The government of the Northern Territory by Heatley, Alistair
V^\/>£^ 
3 4067 03198 3850 
Queensland 
I 
ited to 
orial Library of 
Literature 
by 
Univers i ty of Qld. Press 
3/79 
The 
GOVERNMENT 
of the 
NORTHERN TERRITORY 
This title is published in a series on the governments of the 
Australian States and Territories under the general editorship 
of Colin A. Hughes, Professorial Fellow in Political Science at 
the Australian National University in Canberra. 
Previous titles 
The Government of Tasmania: W.A. Townsley 
The Government of Victoria: Jean Holmes 
The Government of South Australia: Dean Jaensch 
The Government of New South Wales: R.S. Parker 
Forthcoming titles 
The Government of the Australian Capital Territory: Ruth 
Atkins 
The Government of Queensland: Colin A. Hughes 
The 
G0VERNI\4ENT 
of the 
NORTHERN TERRITORY 
Aljstair Heatley 
University of 
Queensland 
Press 
m f'* 
© University of Queensland Press, St Lucia, Queensland, 1979 
This book is copyright. Apart from any fair dealing for the purples _ 
of private study, research, criticism, or review, as permitted \mAei tf^ • ~ 
Copyright Act, no part may be reproduced by any process without ^ '' i 
written permission. Enquiries should be made to the publisher. 
Typeset by Academy Press Pty. Ltd., Brisbane 
Printed and bound by Sflex Enterprise & Printing Co., Hong Kong 
Distributed in the United Kingdom, Europe, the Middle East, Africa, 
and the Caribbean by Prentice-Hall International, International Book 
Distributors Ltd, 66 Wood Lane End, Hemel Hempstead, Herts., 
England 
National Library of Australia 
Cataloguing-in-publication data 
Heatley, Alistair John, 1939-
Government of the Northern Territory. 
Index. 
ISBN 0 7022 1140 0 
ISBN 0 7022 1164 8 Paperback 
1. Northern Territory—Politics and 
government. I. Title. 
354'.94'29 
Contents 
Illustrations and Maps 
Tables 
Preface 
1 The Historical and Geographic Setting 
2 Constitutional Development 
3 The Legislature 
4 The Administrative Structure 
5 Local Government 
6 Aborigines 
7 Political Attitudes, Parties, and Pressure Groups 
8 Future Prospects 
Appendix 1: Government Residents, 1864-1911 
Appendix 2: Administrators, 1911-77 
Appendix 3: Constitutional Developments, January-May 
1978 
Index 
vi 
vii 
ix 
1 
22 
49 
81 
115 
131 
160 
183 
201 
202 
203 
207 
Illustrations and Maps 
ILLUSTRATIONS 
N.T.A. Organization charts 1953, 1956, 1960, 1963, 1968, 
1972 83 
D.N.T. Organization chart 1975-76 88 
D.N.T. Organization chart 1977 90 
MAPS 
1 The Northern Territory i 
2 Mean annual rainfall I 
3 The pastoral industry 7 
4 Electoral divisions, 1977 59 
5 Electoral divisions. Darwin 60 
6 Electoral divisions, Alice Springs 60 
7 Aborigines 134 
Tables 
1 Length of Council service 53 
2 Elected membership, 1947-74 56 
3 Electoral distributions, 1947-77 61 
4 Official representation in the Legislative Council 68 
5 Growth of N.T.P.S., 1966-76 92 
6 Australian public servants in the Northern Territory 95 
7 Major statutory bodies 98 
8 Public servants employed under Public Service Act, 
1954-76 100 
9 Population of major urban centres 118 
0 Payment to local government authorities 124 
1 Aboriginal population 132 
2 Aborigines in urban and rural areas 132 
3 Period of residence, June 1973 163 
4 Population by birthplace, 1971 165 
5 Age structure, 1971-76 166 
6 Employees' organizations 179 
7 D.N.T. population projections, 1981-2001 197 
8 Borrie population projections, 1971-2001 198 

Preface 
If the political systems of the states have been largely neglected 
in the treatment of Australian politics, then that of the Northern 
Territory has fared even worse. This book seeks to fill part of 
that gap at a time when general interest in the region's affairs, 
stemming from the debates over uranium mining. Aboriginal 
land-rights, and the onset of self-government, is increasing. Its 
prime objective is to describe and analyze the Territory's 
contemporary political world—by any measurement, a unique 
and curious one—but, because so much of its political develop-
ment is explicable only in terms of its physical environment 
and its history, these areas have also been accorded considerable 
emphasis, although I hope not unduly. As it is the first attempt 
to deal with the subject in a comprehensive fashion, I am 
certainly aware of its shortcomings not least because of its 
length and the absence of detailed speciaUst studies and 
reference-frames for comparative purposes. 
One of the major problems of writing on current political 
events for book publication is that the time between completion 
of the text and publication may render the study less than 
topical. In the case of the Northern Territory where constitu-
tional change is proceeding apace, the problem is exacerbated. 
Thus, since the text was completed in late 1977, there have 
been several constitutional and administrative developments 
which have already overtaken information in the book. Some 
major examples should be cited: the introduction of federal 
legislation (fifteen bills altogether) to usher in self-government 
has entailed in part the repeal of the Northern Territory 
(Administration) Act and its replacement by the Northern 
Territory (Self-Government) Act; the departmental structure of 
the Northern Territory Public Service has been further 
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amended, with ten departments to operate after 1 July 1978; 
the decision to establish a Health Commission has been 
withdrawn; offers of local-government to Tennant Creek and 
Katherine have finally been accepted; the timetable for transfer 
of some state-type functions has been accelerated; with that 
acceleration, the D.N.T. is to be phased out after July 1978 
and its few remaining responsibilities transferred to the Depart-
ment of Home Affairs; and the financial arrangements for self-
government have been finalized. Some of these changes are 
detailed in Appendix 3. 
Needless to say, I am indebted to a large group of people 
who, in one way or another, assisted me in the preparation 
of this study. Without their unstinted help, my task would have 
been immeasurably more difficult. The list is too long to 
acknowledge each individually and rhany, because of their 
positions as parliamentary officers, party officials and represent-
atives, and public servants would prefer to remain anonymous. 
Special mention, however is due to Colin Hughes, the general 
editor of the series, for his invaluable guidance; to the typist, 
Heather Berryman, who wrestled admirably with the many 
drafts of the text; to my colleagues at the Darwin Community 
College, who helped sustain my enthusiasm for the project; and 
to my wife, who, with good grace, endured my preoccupation 
with Territory politics for so long. 
Alistair Heatley 
Darwin, June 1978 
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The Historical and 
Geographic Setting 
Despite the publicity given to Cyclone Tracy and its aftermath, 
to Aboriginal problems, and to the debate on the exploitation 
of uranium resources, the Northern Territory remains to many 
Australians of the 1970s, as it has seemed throughout its 
recorded history, a vast, remote, harsh, and largely unknown 
part of the continent. Those who have read the works of 
Ernestine Hill, Mrs Aeneas Gunn, Tom Ronan, Ion L. Idriess, 
Xavier Herbert, Bill Harney, or Douglas Lockwood could have 
a more romantic picture.' Although these writers did little to 
dispel the notions of harshness and remoteness, they added a 
human dimension to the image with their tales of heroism, of 
brutality and callousness, of hardship and frustration, of 
enterprise and failure. In doing so, they did much to create 
the popular stereotype of the Territorian as a hard-bitten, hard-
drinking, resourceful, and rather larger-than-human species. 
Even with the rapid development of the Territory in the last 
twenty years, that impression has proved remarkably durable, 
and many a modern tourist has sought, though usually in vain, 
for latter-day examples. 
The Northern Territory, of course, is very different today 
from what it was in the period when the traditional image was 
being established, but the conditions that helped to produce 
it still assert a profound effect on the nature of the region's 
development. Basically, the history of the Territory can be 
interpreted as a series of attempts by both governments and 
settlers to overcome or at least to come to terms with the 
inhospitable natural character of the area and with its isolation 
and remoteness from the major centres of population and 
economic activity in Australia. In the mid-1860s, an Adelaide 
newspaper acidly commented that "Nature seems to have 
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intended the Northern Territory to become a monster 
harlequinade".^ Although that description was more relevant 
to the record of failures, deflated expectations, and false starts 
of the pre-1939 era, it is not altogether inapt as an explanation 
of the whole sweep of Territory history. Whether or not it was 
nature itself or the inadequacy of the human effort to master 
it which was the prime reason for that record has been, and 
will undoubtedly continue to be, the most important task for 
the historian of the Northern Territory. 
As with most other geopolitical divisions in Australia, the 
present shape of the Northern Territory is a human contrivance 
of the colonial era. Its boundaries (see map 1) were set by the 
limits of expansion of its neighbours, and it possesses little 
natural unity except that most of its 1.4 million square 
kilometres lies in the tropics. The unity which the Territory 
has developed is a product of its common historical heritage. 
Although occasional proposals have been advanced to divide 
both the north of Australia and the Territory into more rational 
administrative regions,^ the boundaries of the mid-nineteenth 
century have survived. 
The Territory occupies over one-sixth of Australia's land 
mass, but its location in the central north means that it is, even 
today, a relatively isolated area. It has been remote not only 
from major centres of population, commerce, and industry but 
also from those governments which have been responsible for 
administering it. Both factors have proved to be of crucial 
importance to the economic and political development of the 
Territory. Improvements in transport and communication have, 
of course, dramatically reduced isolation in recent years, but 
shortages and delays with their consequent frustrations are still 
frequent in all spheres of activity. There is, moreover, another 
dimension of isolation which has been equally significant in 
shaping Territory history. The feeling of collective identity and 
separateness based on shared experiences and the resultant sense 
of fierce loyalty to the Territory, so marked as features of its 
history, were largely responses to the fact and to the conse-
quences of isolation. 
The problems of its geographic location have been com-
pounded by the physical nature of the Territory. It is a harsh 
and generally inhospitable land which has proved difficult to 
develop. 
Jul. Oct. Feb. Jun. 
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The Territory is a region of gentle to moderate relief, being 
for the most part a giant plateau rising from a belt of coastal 
lowland to a height of over 650 metres in the south. The only 
mountains of any size are in the MacDonnell Ranges, which 
rise on average some 350 metres above the surrounding areas 
although some isolated peaks reach to 1,600 metres above sea-
level. In the north there are several areas of dissected hill 
country extending from Arnhem Land to the Queensland 
border and in the Victoria River district. The winding coastline 
of 1,675 kilometres is heavily indented with bays, inlets, and 
estuaries. 
The major limiting factor is the climate, especially the 
rainfall pattern (see map 2). Annual rainfall decreases from an 
average of 1,500 mm in the north to 250 mm in the Alice 
Springs district and 125 mm in the extreme south. Except in 
the latter area, there is an uneven distribution; it is most marked 
in the monsoonal belt, where the bulk of precipitation is 
concentrated into the Wet—the period from December to 
April. This season is characterized by hot, humid, and cloudy 
weather conditions which are distinctly uncomfortable. The 
summer maximum is the pattern for the rest of the Territory, 
although the contrast between the wet and the dry seasons 
becomes less significant. The combination of low and unreliable 
rainfall and high evaporation rates makes the southern inland 
areas a vast arid to semi-arid zone, subject to periodic drought, 
sometimes of many years' duration. 
Throughout the Territory the availability of water is the key 
to the utilization of the land. Nowhere is it ideal. In the north 
the seasonal nature of rainfall distribution causes serious 
problems of flooding in the Wet and near-drought in the Dry. 
There are few perennial streams and a lack of natural water 
storage, although ground-water is generally available. The high 
tidal range and the low fresh-water flow in the dry season causes 
a deep inland penetration of salinity into the coastal lowlands. 
Although the lack of rainfall and the absence of natural water 
storage in the south are compensated in some areas by the 
presence of sub-artesian water, it varies considerably in quanti-
ty and quality. Only in some parts of the Barkly Tablelands 
can it be said that water resources are adequate, and then only 
in comparison with the rest of the Territory. 
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The climatic pattern is reflected in the nature of the soils 
and vegetation of the Territory. Areas of naturally fertile soils 
are very limited; much of the soil is stony or sandy and deficient 
in phosphate and nitrogen. In the high-rainfall areas, leaching 
is widespread and soil texture is frequently clayey. Over the 
whole of the Territory the natural vegetation has to withstand 
long dry periods and, except for a few species, is of little 
developmental value. Climatic influences, moreover, have lim-
ited the possibility of introducing exotic species to improve 
pasture potential. 
With such a natural environment, pastoralism has been the 
traditional land-use activity. But even that industry, based on 
large-scale holdings and low stocking ratios, has occupied less 
than 40 per cent of the total land area of the Territory (see 
map 3). In the remainder, climate, relief, soils, and water 
availability or salinity have rendered the land incapable of 
productive use. Similar factors have confined arable farming 
to a very limited scale, and the record of the attempts to 
establish small-holdings is a bleak one.'' Offsetting this situation 
to some degree have been the mineral resources of the region 
and, more recently, the increasing development of its tourist 
potential, much of which is based on the same forbidding 
landscape that inhibits other activities. As the pastoral and 
mining industries are the twin economic bases on which the 
Territory was built, some further specialized comment is 
necessary. 
Ross Duncan, in his study of the early pastoral history, 
referred to it as "a story of failure in a harsh, isolated land 
. . . a story of a constant desperate struggle with nature, of 
a chronic want of markets . . . a story of low production, high 
costs and financial collapse . . . a tale of disaster".^ Despite 
improvements in transport, stock-routes, types of stock, tech-
nical aspects, leasing arrangements, and markets in the subse-
quent period, this remains an apt analysis of the later history 
of the pastoral industry. No other single aspect of Territory 
life, the present debate on uranium exploitation notwithstand-
ing, has created as many economic, social, and political 
problems and generated so much argument. The pastoral 
industry has been at the centre of conflict between companies 
and individual lessees, between advocates of large- and small-
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scale development, between unionists and bosses, between 
whites and Aborigines, between urban and rural interests, and 
between political parties both nationally and in the Territory. 
The mining industry has been associated with the Territory 
for almost as long as pastoralism.^ The full extent of mineral 
resources is not yet certain, but known deposits have occurred 
in five major areas: the Darwin hinterland, the Gulf of 
Carpenteria, the Tennant Creek district, the area around Alice 
Springs, and the uranium province of western Arnhem Land. 
Before 1939, mineral exploitation was sporadic in character. 
Since the war, however, it has become increasingly important, 
with the consistency and tempo of development rapidly ac-
celerating. In 1959-60, mining overtook pastoralism as the 
major income-earner in the Territory, and in subsequent years 
has far surpassed its rival. For much of their history, however, 
both industries faced similar impediments—the harshness of the 
environment and the distance from major centres and markets. 
Mining has also been the source of enduring disputes, many 
of them shared with pastoralism. Significant among them have 
been the effects on the Aboriginal population, Chinese immi-
gration, industrial and political conflicts, and, more recently, 
the debate between the mining community and the conserva-
tionist lobby. 
The physical environment and isolation, with the limitations 
which they have imposed on economic development, have been 
the most influential factors in determining the size and 
distribution of the non-Aboriginal population throughout much 
of the Territory's history. The basic demographic characteristic 
of the region bas been the sparsity of the population. Nature 
has rendered large portions of the land inhospitable to Euro-
pean occupation while the pastoral country, with its large-scale 
holdings and the traditional reliance on Aboriginal labour, has 
supported only a meagre and widely dispersed population. The 
pockets of settlement that have occurred in those areas have 
been associated with mineral exploitation, the construction and 
maintenance of communication services, and the administration 
and care of Aborigines. In the last twenty years the pace of 
population increase has accelerated appreciably. Some of the 
growth has stemmed from traditional sources—mining, trans-
port, and service facilities—but other factors have accounted 
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for the larger part. Of major importance has been the desire 
of the federal government to develop the north of Australia 
in the interests of continental security and its willingness to 
devote increasingly large sums of money to improve social and 
economic conditions in the Territory. The large government 
commitment has developed a momentum which has proved 
difficult to contain, and there has been occasional questioning 
of the wisdom of and the justification for the scale and form 
of the growth of the population.' 
Contrary to the usual picture of the Territory, the white 
population is largely an urban one. The Greater Darwin district 
today contains nearly half of the Territory's people, and its 
growth accounts for about two-thirds of the non-Aboriginal 
increase in the past thirty years. If the lesser urban areas of 
Alice Springs, Nhulunbuy, Katherine, and Tennant Creek are 
included, the urban population is well over two-thirds of the 
total. Despite the rapid post-war growth and urban concentraT 
tion, however, the Territory, with barely a hundred thousand 
people and a population density of one to 8.75 square kilo-
metres, must still be classed as a region of sparsity. 
The history of the Northern Territory is not well 
documented. The era of discovery, early settlement. South 
Australian administration, and the first two decades of Com-
monwealth control has attracted a few academics, but it is only 
relatively better served than the post-1930 period which lacks 
even a cursory overview.' Some aspects, however, such as 
pastoral development^ and racial relationships,'" have been 
studied in more depth. Explanations of this mixture of neglect 
and topical specialization suggest themselves readily. Where 
events in the Territory have been seen to have wider national 
significance, as with pastoralism, the Aboriginal situation, and 
mineral exploitation, there has been a direct incentive for 
scholars to enter the field. Similarly, incentive for South 
Australian researchers exist where Territory history coincided 
with that of that state, and forms part of its history. But much 
of the Territory's development lies outside these interests, and 
large areas remain either to be examined in depth or to be 
drawn together to form comprehensive overviews. Such a 
situation is, of course, to be expected, because the Territory 
has been (and perhaps still is) politically insignificant and 
10 
The Historical and 
Geographic Setting 
largely outside the mainstream of national consciousness. Yet 
the essential tools for research do exist despite the ravages of 
climate, cyclones, and war. There is a wealth of primary 
material in the form of local newspapers, contemporary ac-
counts, reports of commissions, committees, government agen-
cies and officials, scientific organizations, parliamentary de-
bates, and personal reminiscences, the use of which would go 
far to plug the gaps. 
If the traditional threefold distinction between political, 
economic, and social history is used, there is little doubt that 
major emphasis has been given to economics. In an important 
sense this concentration is justified, as there is little doubt that 
economic progress—or the lack thereof—in the Territory has 
had a crucial effect on political and social conditions. Too often, 
however, these consequences have not even been explored in 
brief, nor have the counter-influences been assessed. Obvious 
gaps, therefore, are in the fields of political and social develop-
ment, which have become the province of non-academic 
writers—journalists, novelists, politicians, officials, and in-
terested residents." This is not to deny that much of what they 
have written is worth while and instructive, but they give only 
a partial view. It is very often difficult to separate fact from 
fiction, and their penchant for special pleading or describing 
the unusual, the interesting, and the bizarre make their works 
less than reliable. 
It certainly will not be the task of this chapter to attempt 
to redress any of the shortcomings in economic and social 
history. Rather, it will be to sketch in the salient features of 
these aspects in order to establish a basis from which to examine 
the constitutional and political development of the Territory. 
Particular attention will be paid to the pre-1945 period, for 
the focus of subsequent chapters will be on modern develop-
ments which can best be approached with a more integrated 
technique. The approach followed here will concentrate largely 
on non-Aboriginal themes; the position of the Aboriginal 
population and the evolution of policy towards it will be the 
subject of a separate chapter. 
Territory history falls fairly readily into four major periods: 
the pre-1863 era of discovery and the first abortive attempts 
at settlement, the South Australian administration from 1863 
11 
The Historical and 
Geographic Setting 
to 1911, the early years of Commonwealth control from 1911 
to 1946, and the post-war period. Although any periodization 
is somewhat unsatisfactory in that it cuts across general long-
term processes, this division is less arbitrary than most. 
The credit for the actual discovery of that portion of the 
northern coastline of what was to become the Northern 
Territory remains a subject of conjecture. It is possible that 
Chinese, Malay, or Portuguese navigators visited the region 
before the first reported discoveries of the Dutch in the 
seventeenth century—Carstensz in 1623 and Tasman in 1644 
being the most notable of these explorers. They were followed 
in the early nineteenth century by the English explorers 
Flinders (1802-3) and King (1818-22), who surveyed and 
charted parts of the coastline. Both were not greatly impressed 
with what they found, although King did suggest that one area. 
Port Essington, would be suitable for a trading centre. 
In the forty years that followed King's voyages, the first 
attempts were made to settle the area. Three settlements. Fort 
Dundas on Melville Island (1824-29), Fort Wellington in Raffles 
Bay (1827-29), and Victoria in Port Essington (1838-49) were 
established and abandoned during the period (for their location, 
see map 1). While it is clear that commercial and strategic 
considerations played major roles in early colonization, the 
question of motives has attracted some historical debate.'^ 
There is, however, no such speculation about the reasons for 
abandonment; isolation, distance, and the rigours of the physi-
cal environment adequately explain the failures. The ex-
periences of the early settlements were to be relived many times 
in succeeding years, but the lessons taught were largely 
forgotten. 
While the experiments on the north coast were being 
conducted, exploration continued along the coastline and the 
long task of opening up the interior began. The voyages of 
the Beagle in 1839 to 1841 completed the charting of the coast 
and the northern rivers. Again, the reports of the region were 
not glowing, although some areas like the Adelaide and Victoria 
rivers and the harbours around the present site of Darwin were 
mentioned favourably. From the 1840s, interest—both at 
government and private levels—in central and north Australia 
was developing in the southern colonies, and that interest led 
12 
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to the first overland exploration. The most notable expeditions 
were those of Ludwig Leichhardt, who travelled from Brisbane 
to Port Essington in 1844-45; of A.C. Gregory, who explored 
the Victoria River district and traversed the region from west 
to east in 1855-56; and John McDouall Stuart, who, after 
several abortive attempts between 1858 and 1861, succeeded 
in crossing the continent from the south in 1862. When the 
nature of the country and the problems with water. Aborigines, 
and distance are considered, the feats of these men were 
remarkable indeed. Unlike the maritime explorers, Gregory 
and, particularly, Stuart, were enthusiastic about the potential 
of the lands of the far north for exploitation. Their reports were 
of significance in stimulating southern interest in the region. 
By the end of the first period, therefore, the region was 
partially explored but still remained the province of its original 
inhabitants. The groundwork for a new round of activity had 
been laid. However, the pattern of failure which was to 
characterize later periods had already been established. 
The next fifty years, which encompassed the annexation of 
the region to South Australia and the attempts by that state 
to develop it, comprise the second period. Most commentators 
who have studied this period have seen it as a disaster on a 
gigantic scale, caused mainly by ill-conceived and vacillating 
government policy. On the other hand, one recent historian 
has suggested that, despite the acknowledged shortcomings, the 
more significant theme was the "persistent effort to achieve 
success" by both public and private enterprise in the face of 
almost insuperable difficulties.'^ In the light of later develop-
ments after 1911, such an interpretation appears to be justified. 
When the contemporary literature is surveyed, what strikes the 
reader is the underlying confidence of most of the writers that 
the Territory had a viable future if only the appropriate 
measures were to be taken. Similar faith and commitment were 
only to reappear after the Second World War. 
South Australia's interest in the regions to her north dated 
from 1859. The story of the lengthy process by which control 
passed to that colony is too intricate to be detailed here, but 
some reference should be made to the motives for annexation.''' 
Various reasons emerge from the contemporary debates and 
dispatches: the shortage of suitable pastoral lands in South 
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Australia; the potential for tropical agriculture in the far north; 
trade with Asia; the sense of manifest destiny of South 
Australians; land speculation (or "land job"). Whatever particu-
lar amalgam of motives is chosen, South Australia did manage 
to convince the imperial government of her claim and suc-
ceeded in saddling herself in 1863 with a vast, costly, and time-
consuming dependency which she was only too anxious to be 
rid of a half-century later. 
The era of South Australian hegemony has traditionally been 
divided into three parts: the first chaotic years to 1870, the 
"boom" conditions from 1870 to 1890, and the unrelenting 
depression and stagnation of the last two decades. In the 
following paragraphs, the basic characteristics of economic and 
social development of each part will be outlined. 
F.H. Bauer's assessment of the 1860s as "the most blot-ridden 
page"' ' and Duncan's "fiasco on the coast "'^  are apt descriptions 
of the first years of South Australian control. Following the 
pattern of earlier attempts at settlement and disregarding its 
stated intention of developing pastoralism by overland pene-
tration, the mother-colony set about colonizing the northern 
coastline by sea. The history of Escape Cliffs in Adam Bay 
between 1864 and 1867 closely paralleled its predecessors in 
its disorganization, hardships, maladministration, and abandon-
ment. Despite some intrepid exploring by John McKinlay and 
Francis Cadell in 1866, attempts to find suitable areas in the 
hinterland to fulfil the ambitious plans of the colonial govern-
ment and later of the North Australia Company were unsuc-
cessful, and South Australia paid a dear price in litigation costs 
and reputation. 
The next twenty years, however, were much more encourag-
ing: it was a bustling period which, in spite of the inevitable 
setbacks, gave renewed confidence to South Australia and which 
set the pattern for much of the Territory's later development. 
Under the guidance of G.W. Goyder, the Surveyor-General, 
permanent settlement at Palmerston on Port Darwin was 
established in 1869 and the immediate hinterland surveyed and 
allotted. Perhaps the most significant achievement was the 
construction of the Overland Telegraph between Palmerston 
and Adelaide from 1870 to 1872. It was a tremendous feat of 
initiative and endurance and an effort about which South 
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Australia could be justly proud. Although the Overland Tele-
graph was a costly enterprise, it did have an important impact 
on the Territory's economy from which South AustraUa derived 
some benefits. The most beneficial were the reduction in the 
isolation of the Territory from southern centres and the stimulus 
which was given to mining, pastoral, and agricultural 
development.'^ 
Mining received its major boost from the discovery of gold, 
although there were smaller finds of tin, copper, and silver. 
The centre of activity was some 250 km south of Palmerston 
in the area now known as the Pine Creek district. With most 
gold-rushes of the time, the Territory shared the problems of 
wild speculation and "boom and bust" conditions. They were 
compounded there by incredibly poor working conditions, 
disease, the usual constraints of distance and climate, and the 
difficulties of extraction. Nevertheless, gold had salutary eco-
nomic consequences for the north. During the period, gold to 
the value of well over two million dollars was exported, roads 
were formed, after long debate a railway was finally con-
structed to Pine Creek between 1887 and 1889, and adequate 
port facilities were built in Palmerston (a free port until 1880), 
which became something more than a mere administrative 
centre. On the debit side, mining did not attract a large number 
of permanent or suitable settlers to the north, although it was 
responsible for much of the sharp increase in the Territory's 
population from 710 in 1876 to over 5,000 in 1890. 
Of the population in 1890, over 80 per cent were Chinese. 
The demand for cheap labour by the mining companies led 
the South Australian government to sanction the immigration 
of Chinese labourers into the Territory. With each boom on 
the goldfields, and the need for labour to build the railway, 
their numbers swelled until in 1889 there were over six 
thousand in the north. Whether working for companies or later 
on their own account, the position of the Chinese on the 
goldfields was parlous. Many either had to be provided with 
government relief work or turned their talents to shop-keeping, 
market gardening, fishing, and service occupations. By and 
large, they formed a peaceable and valuable addition to the 
population. It was largely their success, based on hard work, 
and their foreign habits that led to demands from the Europeari 
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population to restrict Chinese immigration in the 1880s. After 
many unsuccessful attempts, effective legislation by South 
Australia and inter-colonial agreement on the restriction of 
Asian immigration ended the influx. After 1890, the numbers 
of Chinese dwindled rapidly.'* 
The other major economic staple of the Territory, 
pastoralism, was established in the period, especially in the 
years after 1877. With mining, it faced the formidable obstacles 
of the environment, climate, and isolation and was character-
ized by similar periodic bouts of boom and depression, but its 
influence was spread far more widely throughout the Territory. 
Its early development was a slow, painful process—stock routes 
and markets had to be established, sufficient capital found, 
suitable land legislation devised, drought and disease countered, 
high costs absorbed. By 1890, however, nearly 30 per cent of 
the Territory was declared stocked with over 200,000 head of 
cattle, over 50,000 sheep, and about 12,000 horses. Moreover, 
pastoralism had introduced to the region the true pioneer 
settlers from whom the Territorian image was to grow. 
Attempts at fostering agriculture in the north warrant some 
mention if only because of their abject failure—a situation 
which was to recur monotonously over the years. The brute 
facts of poor soils, inclement climate, lack of markets, and 
speculation overcame even the highest optimism that tropical 
agriculture—crops such as sugar, coffee, and rice—could thrive 
either on a small freeholder or plantation basis. 
The last years of South Australian control can be described 
in less detail. Generally, the period was one of stagnation, 
growing despair, and resignation, which was approximately 
terminated by the transfer of the Territory to Commonwealth 
care in 1911. To South Australia, the region had become a 
growing financial burden, a seemingly intractable problem, and 
a wasting asset. The picture was not altogether black, as the 
pastoral industry was gradually consolidated, with a doubling 
of stock numbers and some new settlement. Mining, although 
declining, remained relatively important throughout the period, 
particularly in the northern areas. After 1905, gold lost its 
premier position, but its fall was compensated partially by 
exploitation of other minerals such as copper, tin, and wolfram. 
A review of population statistics is a good measure of the nature 
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of the period: European numbers remained virtually static 
around the thousand mark; the drop of about 45 per cent (from 
5,366 to 2,846) in the non-Aboriginal population reflects the 
exodus of the Chinese from the Territory. 
As suggested above, the period of Commonwealth control 
can be studied in two broad spans divided by the watershed 
of the Second World War. The two parts differ markedly in 
character. 
The young federal government approached its new responsi-
bility with enthusiasm and grandiose plans for its development 
despite the sombre past experiences of the Territory. The two 
bases for economic expansion were to be pastoralism and 
agriculture. To that end, information was accumulated on the 
potentialities of the Territory. The associated reports, usually 
glowing, seemed to justify the initial optimism. 
The Commonwealth had no greater success in promoting 
agriculture than had South Australia, although the new govern-
ment tried hard with experimental farms, liberal land laws, and 
financial assistance. Failure stemmed from familiar sources: the 
unsuitability of the country, high costs, lack of markets and 
a reliable work-force, and unqualified settlers. By 1940 all 
agriculture ventures, which were concentrated in the Darwin 
area and hinterland, whether based on peanuts, dairying, citrus, 
mixed farming, cotton, or whatever, had proved virtually 
worthless. As well, the only really effective agriculturists, the 
Chinese, largely disappeared owing to tight government regu-
lations. It is rather ironical to note that during the 1939-45 
war, successful army farms were established to supply the large 
numbers of troops in the Territory with fresh vegetables and 
other produce. Where markets existed, it appeared that natural 
problems could be overcome. 
In the pre-war period, the pastoral industry continued its 
slow but inconsistent growth. Cattle numbers again doubled to 
over 900,000 head, and the pastoral area was expanded to about 
40 per cent of the Territory. A large share of that expansion 
was attributable to the extension of the southern railway to the 
Alice Springs area in 1929, which stimulated settlement and 
production in the southern portion of the Territory. Govern-
ment policy was aimed at the encouragement of pastoral 
settlement, which it sought by a series of legislative measures 
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to achieve. At the same time, it endeavoured to limit its direct 
investment in the process. While it may not have been 
intended, the result was the increasing influence of large foreign 
and Australian pastoral companies, especially in the northern 
areas.'* 
Overshadowing all other developments was, of course, the 
Darwin Meat Works episode, which had wide ramifications on 
all aspects of life in the Territory. The new government's plans 
for the expansion of the pastoral industry were based on the 
export of production through Darwin, an unhappy decision 
given the distance of Darwin from the major cattle-producing 
areas. Negotiations for the establishment of a meatworks, which 
was to be the linchpin of the plan, were protracted and 
intricate, but by 1914 it emerged that the huge British 
company, Vestey Bros., was the principal. At a cost of over 
£900,000 the plant was finally opened in 1917. Its life was very 
short: it operated between 1917 and 1920 and as a boiling-
down works in 1925. During its life it was plagued by incessant 
labour problems, high costs, transport shortages, market con-
traction, and conflict with the government and the local 
administration.^" Altogether the Vestey experience was yet 
another example of the leitmotif of Territory history. 
Other aspects of economic life—mining, fishing, pearl shell, 
buffalo skins—although fluctuating during the period, remained 
generally at a low ebb. Mining received boosts by the boom 
wartime markets and the discovery of the Tennant Creek gold 
fields in the 1930s, but the intervening years were bleak indeed. 
Some improvements were effected in railway services. As well 
as the southern extension to Alice Springs, the northern railway 
was pushed from Pine Creek to Birdum between 1925 to 1929. 
The northern railway of approximately 535 km was a doubtful 
asset, however, as it ran almost consistently at a loss and it was 
too short to tap the cattle-producing country of the Barkly 
Tablelands and the Victoria River district. Of more importance 
in reducing isolation was the development of commercial and 
medical air services, especially in the 1930s. 
Faced with economic reality after the first flush of optimism, 
the Commonwealth resorted to the South Australian expedient 
of seeking expert advice and answers. The most significant 
reports were those of the Ewing Royal Commission of 1920, 
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of Buchanan in 1925, of the North Australian Commission 
(1926-31), of the Committee of Inquiry into Pastoral Leases 
in 1933-34, and of Payne and Fletcher in 1937.^' Little 
attention, however, was usually paid to their recommendations. 
As would be expected, non-Aboriginal population increase 
was painfully slow. In several years, particularly in the early 
1920s and at the onset of the Depression of the early 1930s, 
declines were registered. By 1938 there were about 5,600 non-
Aborigines, a rise of only some 60 per cent since 1911. Darwin's 
proportion of the population remained fairly constant at about 
35 per cent of the total during most of the period, although 
in the immediate pre-war years, with the increasing concern 
for northern defence, it grew more quickly. Other centres 
became established: Alice Springs, since 1929 a railhead, 
increased from about 90 in 1927 to about 900 in 1939; Tennant 
Creek, with the mining discoveries, boomed to about 600; 
Katherine and other communities along the northern railway 
emerged as small settlements. Of some demographic note, also, 
were the continued decrease of the Chinese element and the 
decline in male preponderance (from 4.5 males to 1 female 
in 1911 to 2.35 to 1 in 1939). 
One further important aspect, labour relations, should be 
mentioned briefly. The Territory, and Darwin in particular, 
were notable throughout the period for industrial unrest and 
militant unionism, which in historical perspective lent splashes 
of colour to a drab background. When the Commonwealth took 
control, it fostered both "White Australia" and compulsory 
unionism, a combination that was to force employment costs 
impossibly high and to encourage labour influence and militan-
cy. Strikes and political action both in fat and in lean years 
were common, and government and private concerns felt the 
effects of union pressure. In its turn, however, labour suffered, 
especially after 1920, both the vexations of large-scale un-
employment with the resultant hardships of poverty, hopeless-
ness, and repatriation, and strong government reaction. 
The years immediately before and during the war were a 
mixed blessing to the Territory. On the one hand, there was 
a dramatic quickening in the pace of development; population, 
although mainly military personnel, increased sharply, com-
munications were greatly expanded, production was stimulated. 
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and overdue improvements were made in the major centres. 
On the other hand, the war led to the destruction of Darwin 
by Japanese bombing early in 1942, human suffering both in 
death and forced evacuation, and the assumption of military 
control over the northern areas. It is perhaps fitting to close 
the first phase of Commonwealth control on that sombre aspect 
of the Territory's wartime experience: sombreness was an apt 
description of the character of the period. 
The second phase, the post-war years, presents a much 
different picture. Although, as indicated above, modern social 
and economic trends will be examined in the context of later 
chapters, some comment is necessary. After reviewing earlier 
history, it would be easy to depict the last thirty years as a 
veritable "golden age" for the Territory. There are, of course, 
points of obvious contrast: continuing economic progress as 
opposed to stagnation; rapid population increase against paltry 
growth; a sense of optimism replacing pessimism; and consistent 
government commitment rather than fluctuating and reluctant 
action. To the casual observer in the 1960s and 1970s, the 
Territory gave the impression of rapid modernization and 
progress. The growth of urban centres, services and amenities, 
the developments in transport, mining, and tourism, the 
diversification of secondary and service industries, and the 
confidence and assertiveness of the people all seemed to suggest 
a bright future. But, looked at from a more fundamental level, 
it is not clear that such a prospect was justified. The enduring 
Territory problems, albeit less dramatic, still exert a con-
siderable influence. The basic primary industries not only share 
the national difficulties of markets, prices, and costs but also 
those peculiar to the Territory. Failures on the grand scale are 
still common occurrences.^^ In spite of impressive government 
input into markets, into technical and scientific research, into 
legislative assistance, and into community development, the 
Territory remains dependent on a relatively narrow economic 
base and, consequently, on continuing government sustenance. 
Such an awareness is essential in understanding the nature of 
the Territory's modern political and constitutional develop-
ment. 
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Constitutional Development 
Given the nature of the economic and social development in 
the Northern Territory, it is not surprising that constitutional 
evolution has, until recently, been slow, desultory, and limited. 
Remoteness, economic backwardness and dependence, and 
population scarcity have been the factors most influential in 
determining the relative lateness of colonization, the failures 
of the early settlements and the South Australian experiment, 
and the general attitude of the Commonwealth to the gov-
ernance of the area. As with other aspects of Territory history, 
constitutional development can conveniently be organized into 
broad time-spans. In this case, three periods suffice: 1863 to 
1911, 1911 to 1946, and 1946 to the present. 
Before the annexation by South Australia, the region that 
now comprises the Northern Territory came under the juris-
diction of the colony of New South Wales.' That control, 
nominal for the most part, was made even more so by the 
creation of the new colonies of South Australia in 1836 and 
Queensland in 1859 which effectively separated the northern 
and western portions from the mother-colony. From 1858 and 
1863, the future control of that area was the subject of debate 
between the Colonial Office in London and the younger 
colonies. In the end, Queensland won an extension of her 
western boundary from the 141st to the 138th meridian and 
South Australia gained the remainder. 
Neither the motives for South Australian expansion, which 
have already been alluded to,^ nor the details of the long drawn-
out and sometimes devious campaign by that colony to 
convince the Colonial Office of the strength of its claim to the 
northern lands need to be described. Of some interest, however, 
was the nature of the South Australian title to the Northern 
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Territory. The annexation was, in legal terms, a temporary 
measure, giving no permanency of tenure. In the Supplemen-
tary Commission, which gave official recognition to the annexa-
tion, that intent was clear: "We do hereby reserve . . . full 
power and authority from time to time to revoke, alter, or 
amend these Our Letters Patent. . . . " ^ Again, in 1883, in reply 
to a request that the Territory be made an integral part of 
South Australia, the Colonial Secretary, Lord Derby, declined 
"to make the annexation absolute and irrevocable", on the 
grounds that "there might be established within it a large self-
supporting population having interests different from those of 
South Australia", thus enabling a separate colony to be set up.^ 
No such development occurred, however, and the original title 
was unaltered until the Territory was transferred to the 
Commonwealth in 1911. 
Actual status notwithstanding, the Territory was adminis-
tered during the period as an integral part of South Australia 
subject to South Australian laws and regulations, although there 
was, inevitably, some legislation that related to the Territory 
alone and arose from local needs and peculiarities. Significant 
among them were those concerning the Chinese, gold-mining, 
and the port. In other ways, however, practices characteristic 
of the early Australian colonial experience were evident. 
Palmerston was more than three thousand kilometres from 
Adelaide and, even with the advent of the Overland Telegraph, 
the problems iassociated with remote control were rife— 
excessive delays, red-tape, uncertainty, and lack of faith in the 
local officers. That problem was compounded by the vast 
ignorance of the southern politicians on Territory conditions, 
the reliance on poor advice or the reluctance to accept good 
advice, the political instability of South Australia during most 
of the period, and the fact that ministers controlling the 
Territory usually held other more important portfolios at the 
same time.^ The consequence, especially in the early years, was 
ill-considered and inconsistent policies largely dictated by 
political expediency. Later, of course, circumstances changed 
as the financial burden of the dependency became abundantly 
clear and the only logical path seemed to be the shedding of 
the burden at the best price possible. 
On the credit side, the government did appoint some officials 
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who proved themselves hard-working, able, and efficient. Of 
those who held the senior local post of Government Resident,^ 
a few such as J.L. Parsons, J.G. Knight, and C.E. Herbert 
developed a wide knowledge of and respect for the Territory. 
Others, like J.T. Manton, B.T. Finniss, and Bloomfield Douglas, 
were much less satisfactory. Even the most dedicated, however, 
became daunted and deflated by the magnitude of their task 
and the associated administrative problems. 
The record of South Australian management has been 
criticized harshly by most modern commentators. That view 
was shared by even the more charitable of contemporary 
observers.^ The reports of the Residents, the evidence of 
commissions,' and the admittedly sour reflections of the local 
Palmerston newspaper, the Northern Territory Times, all dwelt 
at length on the deficiencies and sorry consequences of 
government action or inaction. But advice was a cheap 
commodity; the cost of the necessary commitment was not. 
After annexation, qualified Territory residents gained similar 
voting rights to those of South Australians. Until 1888, they 
were electors of the district of Flinders which returned two 
members to the House of Assembly. Thereafter, the Territory 
became an electorate in its own right, again returning two 
members. Territorians also assisted in the election of members 
to the Legislative Council. Those political rights were extended 
after Federation by the federal franchise which Territorians 
exercised as members of South Australian electorates. 
Of the seven men who represented the Territory in thef" 
Assembly, there was one ex-Resident, Parsons, and two who 
were to become Residents, Herbert and S.J. Mitchell. The most 
notable, however, was Vaiben Louis Solomon, a leading 
Palmerston businessman and sometime proprietor and editor 
of the Northern Territory Times. Altogether, he served four-
teen years as a Territory representative (1890 to 1901 and 1905 
to his death in 1908) and three as a member of the House 
of Representatives (1901-3). In the South Australian Assembly 
he achieved some prominence and was Premier and Treasurer 
for a fleeting seven days in December 1899. By and large, the 
Territory members laboured valiantly on behalf of their 
constituency and were particularly vocal on the Chinese 
question, the need for improved communications, and the 
problems of development. 
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The transfer of the Territory to Commonwealth control was 
a lengthy process, characterized by hard bargaining, vacillation, 
and a great deal of posturing.* Whether or not A.C. Price was 
correct in his view that, after the Federal Convention in 
1897-98, "there was an underlying assumption that the Com-
monwealth would take over the dependency",'" actual nego-
tiations did not begin until early 1901 when the South 
Australian Premier, Frederick Holder, proffered the Territory 
to the federal government at a price of £2,858,513. That offer, 
unauthorized by the local parliament, aroused a storm of protest 
and it was withdrawn later in the year. Holder argued that 
South Australia could not adequately develop the region on its 
own resources; the only ways to ensure successful development 
were either by a chartered company with the free use of 
coloured labour or by the Commonwealth. The latter course 
was the obvious solution." 
Central to the debate on transfer was the question of the 
completion of the transcontinental railway. Regularly since the 
early 1860s, the construction of such a line had been mooted 
in South Australia; to many, it seemed the key to success in 
the north. By 1901, however, only relatively short sections of 
the railway had been completed: to Oodnadatta in the south 
in 1891 and to Pine Creek in the north in 1889. A large part 
of the protest against Holder's offer stemmed from his failure 
to insist on a guarantee that the railway would be completed 
by the Commonwealth. 
The next major move did not come until 1906. In the 
intervening period the South Australian government had again 
tried to find a way to push on with the railway, but the obstacles 
of cost, high tariffs, and the restriction on coloured labour 
rendered it stillborn. Despite a resolution of the .House of 
Representatives in September 1902 that the Commonwealth 
take over the Territory "upon just terms'','^ and the main-
tenance of low-key negotiations, little of substance had been 
achieved. In February 1906 bargaining recommenced in 
earnest when the Premier, Thomas Price, submitted an offer 
on behalf of South Australia which included not only a higher 
cost of £3,400,000 but also guarantees that the railway would 
be begun within a year of the transfer, terms which the Prime 
Minister, Alfred Deakin, considered "a remarkable enhance-
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ment".''' The positions taken by both sides were predictable: 
South Australia emphasized the glowing possibilities of the 
Territory and the restrictions to development that federal 
legislation had created; the Commonwealth countered with the 
opinion that it was assuming a gross liability. 
Compromise was eventually reached in February 1907. The 
financial cost of the surrender to the Commonwealth was 
£3,931,086 with another £2,239,462 as payment for the south-
ern portion of the transcontinental line. In addition, the 
Commonwealth agreed to construct the railway at a future but 
undefined time, a notable concession by South Australia as the 
insistence on immediate construction was dropped. Subsequent-
ly, the terms were ratified by the Northern Territory Surrender 
Act of the South Australian Parliament in 1907 and the 
Commonwealth Northern Territory Acceptance Act of 1910. 
The latter act also provided for the continuity of existing laws 
and the legal system, and the transfer of South Australian public 
servants to the federal service. 
Although the north-south railway has never been built, there 
is little doubt that South Australia obtained the better of the 
bargain, as it was able to rid itself of an expensive impediment. 
For Territorians, who basically welcomed the transfer, it was 
much less of a blessing, a situation that became increasingly 
evident in the following years. One consequence of the transfer, 
moreover, was the loss of the political rights and representation 
which Territorians had enjoyed under South Australian control. 
In broad political and constitutional terms, the first period 
of Commonwealth rule was a barren one with few significant 
changes, although there was some experimentation and much 
controversy both in parliament and in the Territory. Except 
for attenuated representation in the House of Representatives, 
the administrative arrangements made in 1910 were still in 
force in 1947. 
The basic instrument of government control was the 
Northern Territory (Administration) Act of 1910. That legisla-
tion, much amended, remained in operation in 1977. The 
original act was brief: it detailed the applicability of Com-
monwealth laws to the Territory, it provided for the appoint-
ment of an Administrator and the making of ordinances by 
the Governor-General-in-Council, and it struck postal charges. 
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In the first ordinance of 1911, the position of the Administrator 
was set out. He was to administer the Territory on behalf of 
the government "in accordance with such instructions as are 
from time to time given by the Minister".''' In addition, he 
was empowered to appoint and suspend "all necessary magis-
trates and officers". However, the power of the Administrator 
was limited in two significant ways. In the first place, he did 
not have control over several important departments—Rail-
ways, Public Works, Posts and Telegraphs, and Customs—a 
situation that was trenchantly criticized both by successive 
incumbents of the position and in official investigations.'^ 
Second, the Administrator was answerable to a minister and 
a department in the south which ensured the familiar problems 
of remote government control. In the twenty-five-year period, 
control of Territory affairs was the responsibility of four 
departments (External Affairs, 1911-16; Home and Territories, 
1916-28; Home Affairs, 1928-32; and Interior, 1932-51) and 
no fewer than twenty-two ministers. In those circumstances it 
was no surprise that policies were inconsistent and haphazard 
and, more seriously, that the local administration had little 
independent control and, often, support. 
The period saw some experimentation in political develop-
ment and in the form of administrative control of the Territory. 
In 1919, after the recall of the first Administrator, Dr J.A. 
Gilruth, in the wake of serious political and industrial unrest 
in Darwin, the government downgraded the position to that 
of "Director", but furnished him with an advisory council, 
which included a majority of nominated members. Later in 
the same year, with dissent in Darwin unabated, and the first 
Director forcibly removed, representation in parliament was 
promised but was not finally conceded until 1922 with the 
passing of the Northern Territory Representation Act. That 
legislation gave the new Territory representative no voting 
rights, and he was not to be counted as a member of the House 
for quorums or majorities. Labor Party amendments in the 
House of Representatives and in the Senate to give full voting 
rights were defeated, as was an attempt in the Senate to have 
the Territory attached to South Australia electorates for polling 
purposes.'® Except for a change in 1936 which enabled the 
Territory member to vote on motions for disallowance of 
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ordinances, the member's rights remained without major alter-
ation until 1958. Notwithstanding the limitations, the Territory 
representatives, especially H.G. Nelson, the A.L.P. incumbent 
from 1922 to 1934, were active in debate on matters that 
concerned the region. 
Probably the most significant experiment was the Northern 
Australia Act of 1926, a measure that was expected to make 
the administration of the Territory more effective and to 
promote economic development. Under the act, the region was 
divided along the 20th parallel into North Australia and Central 
Australia, each of which was provided with a Government 
Resident, an Advisory Council of four (two appointed and two 
elected), and other administrative officers, and which were 
subject, again, to the control of the southern authorities. In 
addition, a North Australia Commission of three members was 
established, for five years, to plan and carry out development 
in the northern division. The scheme grew out of despair with 
the economic stagnation and cost of the dependency. Various 
plans were raised with Queensland and West Australia for co-
ordinated development of the north, but those states remained 
unconvinced of the need to surrender some of their control 
over portions of their lands. Of some importance also was the 
record of political and industrial discontent in the post-war 
years and the strictures of the Buchanan Report in 1925. Sir 
George Buchanan, a prominent British engineer, was com-
missioned to study transportation facilities, but his final report 
was more wide-ranging. In it, he was severely critical of the 
divided and remote administrative system and suggested that 
either a federal crown colony or an effective development 
commission should be established to supersede "the existing 
system which makes neither for efficiency, economy nor 
contentment ".'^  
The new system was a signal failure; the Commission 
achieved virtually nothing despite the enthusiasm of its four 
annual reports. Although it was armed with impressive paper 
powers, it was in practice limited by parliamentary and 
Treasury control. Moreover, the economic climate was in-
auspicious for the costly and ambitious developmental projects 
envisaged by the Commission. Divided administrative control 
also predictably proved to be too expensive. In 1931, therefore. 
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the experiment was ended by the Labor government, largely 
as an economy measure, and the Territory reverted to the old 
system of administration, but without the Advisory Council. 
In the parliamentary debates on the question of the repeal 
of the Northern Australia Act in December 1930, an attempt 
was made, largely on the advocacy of Nelson, by the Scullin 
Labor government to provide for an elective Legislative 
Council with non-financial ordinance-making powers, subject 
to veto by the Canberra authorities. Owing to the opposition 
of the Nationalist majority in the Senate and the subsequent 
failure of the Managers' Conference to achieve compromise, 
the provision was finally dropped. Central to the Opposition's 
attitude in the Senate was the fear that the Council, unless 
careful electoral arrangements were made, would be dominated 
by "the wildmen of Darwin" and the North Australia Workers 
Union organizers in the rural areas." 
Only two events of political significance need to be noted 
in the drab decade of the 1930s. In 1933, in the depths of the 
Depression, some consideration was given to the old expedient 
of hard times in the Territory—recourse to a chartered 
company to administer and develop the "great grey chaos", 
to use A.G. Price's picturesque term.'* But nothing eventuated 
from the tentative proposal. The other event was the appoint-
ment in 1937 of W.L. Payne, the chairman of the Land 
Administration Board in Queensland, and J.W. Fletcher, a 
Queensland pastoralist, as a board of inquiry to report, yet 
again, on a plan for future development of the Territory. Their 
report, completed in a scant six months and published in 
October 1937, was a veritable mine of information and 
suggestions, hard-headed and practical, and is still quoted from 
with approval. From a political and administrative standpoint, 
the authors were extremely critical of the prevailing system. 
In their view, while the Territory was not ready for self-
government and the "Commonwealth Government [would] 
need to continue in control for many years to come, if not 
for all time",^" better administration was imperative. They 
argued that the problems of remoteness from Canberra and 
the fragmentation of control of Territory Affairs was— 
not conducive to co-ordination and efficiency of administration 
or promptness of decisions on matters affecting local development. 
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Exasperating delays occur while questions are referred for 
decision. . . . Procrastination and the shelving of decisions have 
characterised the Territory's administration. This must be altered 
before development is possible.^ ' 
To achieve that end, they suggested better budgeting arrange-
ments, improved conditions for the Territory Public Service, 
and an enhancement of the Administrator's authority to enable 
"efficient and prompt" management and to give him the ability 
to co-ordinate and direct all government policies. He would 
then "be in fact, and not merely in name, in charge of Territory 
administration".^^ With regard to community participation, the 
report found against the re-establishment of an Advisory 
Council on the grounds of the wide diversity of interests and 
plumped instead for the development of advisory boards for 
the most important industries. 
As with most other submissions on the Territory, the 
Payne-Fletcher Report was not adopted, although in 1938 John 
McEwen, then Minister of the Interior, did advocate some of 
its economic proposals, albeit unsuccessfully. Of the adminis-
trative proposals, none were implemented. Immediately before 
the entry of Japan into the war, there was a strong movement 
against the system of government from the soutb. However, 
this was effectively muted by the bombing of Darwin and the 
assumption of military control over the north and the conse-
quent removal of the civil administration to Alice Springs until 
1946. 
In contrast to the rapid economic progress and population 
increase of the post-war era, the pace of constitutional advance 
has been slow and measured, painfully so to many Territorians. 
On the whole the pattern has been, until very recently, one 
of local demand met by small concessions by the Com-
monwealth, which consistently argued that ultimate control of 
Territory affairs should remain vested in the federal govern-
ment so long as the area was not financially self-supporting and 
remained dependent on Commonwealth resources for much of 
its development. 
In many ways the post-war period was similar to the post-
transfer years. A Labor government was in office and, like its 
predecessors of 1911-12, had become committed to a vigorous 
programme of economic and social development of the north 
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of Australia. The focal point of the policy was the establishment 
in 1945 of the North Australian Development Committee, 
which, in collaboration with the northern states, was to 
investigate and initiate proposals to increase population, to 
further the welfare of the Aborigines, to raise levels of 
production, and to encourage a better utilization of northern 
lands and resources. Its plans for the reconstruction of war-
torn Darwin was begun by the passage of the Darwin Lands 
Acquisition Act of 1945, which resumed all freehold land in 
the area as the basis for an orderly and rational programme 
of resettlement and future growth. In 1946, military rule ended 
and the Territory reverted to civilian control. 
The origins of the first post-war instalment of constitutional 
advance are somewhat obscure, but some significance should 
be given to both the Labor government's desire to extend some 
degree of local participation and representation to Territorians 
and the demands emanating from the Territory itself. In 
Darwin, the Labor Party branch and the trade unions were 
particularly active in soliciting political concessions, as was the 
Northern Territory Development League in Alice Springs. The 
result was the amendments to the Northern Territory (Adminis-
tration) Act in 1947 which created the Legislative Council. 
Although the Council was given the extensive authority to 
make ordinances for "the peace, order, and good government 
of the Territory",^'' as a measure of self-government it was 
extremely limited. The membership, voting procedures, and 
legislative restrictions were designed to secure adequate govern-
ment control over the Council. Of the membership of thirteen, 
there were seven official and six elected members. In addition, 
the Administrator was to act as president with a deliberative 
and a casting vote. There was, therefore, little possibility for 
the elected element to embarrass the government; the record 
of voting in succeeding years was ample proof of this. Other 
restrictions were also provided: all legislation had to be assented 
to by the Administrator, and even then it could be disallowed 
within six months; bills could be, if necessary, reserved for 
review by the government, and such a provision was mandatory 
for any measure dealing with Aboriginal affairs or crown lands; 
and any proposal involving financial implications could not be 
put to the Council except by the Administrator or with his 
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expressed permission or direction. In the final analysis, 
moreover, if the federal government found itself in the unlikely 
position of being unable to get required legislation through the 
Council, it could simply pass a federal law. 
In the parliamentary debates,^" the opposition gave broad 
support to the measure stressing the need to retain control over 
the Territory in view of its financial dependence. Macalistair 
Blain, the Independent M.H.R. for the Territory, unsuccessfully 
moved a number of amendments which would have made the 
Council more independent. His attitude that the bill was 
"pseudo-legislation" and "a fraud on the Northern Territory" 
which conferred rights little better than those enjoyed by "the 
inhabitants of Siberian Russia or the inmates of a gaol",^^ was 
widely shared by the proponents of self-government in the 
Territory. 
However limited an initial step towards local autonomy, the 
establishment of the Council was vitally important for subse-
quent constitutional development. The elected component in 
the Council became the undisputed champion for further 
advance and the keeper, refiner, and purveyor of "the Territory 
ideology". The ideology was built around an intense faith in 
the future of the Territory and a fierce commitment to its 
political and constitutional advancement. It saw the Territory 
as suffocating under the heavy, though generous, hand of 
Canberra, which was obstructing the legitimate claims of the 
Territory to control its own affairs. Its bete noire has been the 
bureaucracy in Canberra and in the Territory, which has been 
variously castigated as wasteful, inefficient, dictatorial, and self-
seeking, dedicated only to preserving its place and influence. 
The later constitutional changes came about not so much from 
the willingness on the part of Canberra to relinquish control 
but from the insistent demands, endurance, and tactics of the 
elected members. 
The Chifley Labor government fell before it could evolve 
a clear-cut constitutional policy for the Territory, but succeed-
ing Liberal-Country Party administrations adhered to the 
principle that greater self-government must be matched by 
greater self-sufficiency. During the long period of Coalition 
control, the Territory came under three departments—Interior 
until 1951, Territories from 1951 to 1968, and Interior again 
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from 1968 to 1972—and six ministers. Of the latter, the most 
important was Paul Hasluck, who was Minister for Territories 
for more than twelve years (1951-63). His view, that "in our 
tradition, constitutional change is a thing of gradual 
development",^* was the prevailing one of the government, 
although it was certainly unappreciated at the time by the 
elected Councillors. Later, however, he was generally seen in 
a different light, as "a good old Uncle" and "the only Minister 
who [had] done any good for the political advancement of the 
Territory"." 
For much of the period of Coalition government, the 
Territory seat was held by J.N. Nelson, the son of the first 
representative for the Territory. As a Labor member in 
opposition for seventeen years (1949-66), he was unable to exert 
much influence on government policy, although he invariably 
pressed hard in debate for bolder measures of reform. His 
position was strengthened somewhat in 1958 when the Territory 
member was accorded the right to vote on all matters concern-
ing the area. Full voting rights were not to be given until 1968; 
it was significant that the change occurred only after the 
Country Party had wrested the seat from Labor in 1966. 
To 1972, the mode of constitutional advance was one of 
increasing the elected component in the Council while, at the 
same time, ensuring adequate Canberra control over it. In 
retrospect, some Councillors have concluded that in the period 
too much emphasis had been placed on the campaign for a 
fully elected legislative body and not enough on the develop-
ment of executive responsibility and the devolution of powers, 
which did not really become major concerns until the late 
1960s. 
The second major reform did not eventuate until 1959. 
During the first few years of the Council, constitutional progress 
was not a major issue. The only change of any substance was 
an amendment to the Northern Territory (Administration) Act 
in 1953, to enable the disallowance of parts of ordinances, a 
device that gave the government more flexibility of control and 
which was less time-consuming. By 1956, however, the Council 
was prepared to reopen the issue and obtained an undertaking 
from Hasluck that the government would carefully consider 
any proposals the Council might put forward.^* To that end. 
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the Council appointed a select committee in April 1956, a move 
warmly supported by the official members. It finally reported 
in November 1957. 
The report was by no means a radical document. Its major 
recommendations were: that the Territory be given Senate 
representation; that the Territory representative in the House 
be accorded full voting rights; that an Executive Council be 
established; that the assent and disallowance provisions be made 
less subject to arbitrary decision by the government; that the 
elected membership of the Council be increased by one; and 
that a form of limited autonomy in financial affairs be instituted 
with the Council having control over local expenditure." 
Some delay was inevitable in the Commonwealth govern-
ment's consideration of the proposals.^" The elected members 
contended, however, that the period of delay was unreasonable, 
and they endeavoured to force the government's hand by 
resigning en bloc from the Council in April 1958 as a gesture 
of protest. The election that followed, in which all the members 
were returned, all but one unopposed, was fought on the single 
issue of constitutional reform. The first action of the new 
Council was to accept an offer by Hasluck to discuss the select 
committee's recommendations in Canberra. The conference, 
which the whole Council attended, was conducted in July and 
from it emerged the reforms contained in the Northern 
Territory (Administration) Amendment Act of 1959. 
The act increased the Council's membership to seventeen: 
eight elected, six official, and three non-official members. The 
latter were to be appointed on the recommendation of the 
Administrator but were not to be government officers. Although 
the Administrator retained his original and casting votes, it was 
possible for the elected members to control the business of the 
Council by securing the support of one of the non-official 
members. The strict provisions for assent and reservation were 
generally maintained, but there were some changes to facilitate 
reconsideration by the Council of bills to which amendments 
were required and to ensure tabling of reasons for non-assent 
before parliament.^' Also established was an Administrator's 
Council consisting of the Administrator, two official members, 
and three others of whom at least two were to be elected 
members. Its function was to advise the Administrator on any 
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matter referred to it by the Administrator or on any other 
matter specified by ordinance. 
In some respects the reforms met the Council's wishes. 
Nevertheless, the Councillors were particularly incensed at the 
absence of any measure relating to control over finance and 
the public service. That attitude was reflected in a subsequent 
Council motion that the amendments were "inadequate",^^ 
which was carried with the support of four of the official 
members. When Hasluck introduced the amendments into the 
House, he referred to the question of financial control, and 
while he set out some of the difficulties involved, he was at 
pains to indicate that it had not been "rejected or accepted".^^ 
Until the next major instalment of constitutional reform in 
1968, the elected Legislative Councillors maintained an un-
remitting barrage of criticism against the inadequacy of the 
new system and the reluctance of the government to entertain 
immediate redress. In nearly every sitting of the Council, 
motions of censure were passed and a considerable portion of 
the debates were related to constitutional grievances. The 
elected members, with support from the non-official group, 
were able to use their majority to ensure the precedence and 
success of such devices, a marked contrast to the pre-1960 
position when they were almost permanently in the minority. 
Other tactics were also used during the period; there were four 
delegations to Canberra to discuss constitutional issues, another 
Council select committee on the subject in 1963, an address 
to the Governor-General, and the defeat of government legisla-
tion. Two further actions were of particular interest. In August 
1966 the Council passed a no-confidence motion against the 
then Minister for Territories, C.E. Barnes, for whom the elected 
Councillors had little time, suspecting him of being far too 
much in the pocket of his department. The other was the 
dispatch, in August 1962, of a remonstrance, a little-used device 
of the Westminster Parliament, to Canberra, which, while it 
did not impress the government, at least gave some newspaper 
publicity to the Cotmcil's agitation for greater self-rule. 
The political grievances aired by the elected members were 
the familiar ones of inadequate federal and local representation, 
lack of control over the allocation and expenditure of money, 
the domination of the Canberra and Territory bureaucracy over 
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local affairs, and, increasingly, the government's use of its 
powers of assent and disallowance. With the ability of the 
elected and non-official members after 1960 to introduce their 
own measures and to amend official bills, so the government 
began to exercise its control over legislation more often. ^ * In 
turn, the elected Councillors demanded that such control be 
liberalized, especially over matters of essentially state-type 
significance. 
Between 1960 and 1968 only two minor changes were 
granted. In 1962 the Council was empowered to define its own 
privileges, immunities, and non-legislative powers, and in 1965 
the Administrator was replaced as president by an elected 
member. The attitude of the government to constitutional 
progress remained much the same as before. Emphasis was 
continually placed on the financial dependence of the Territory 
as the most important barrier to self-government, but increasing 
stress was also laid on the desirability of developing local 
government institutions as a necessary precondition for further 
advance. ,On the other hand, the Labor Opposition usually 
supported the local demands and criticized the government's 
policy as niggardly and dishonest. One Labor member said, 
"The Government will fight tooth and nail to hold on to every 
bit of power it possesses in the Northern Territory. "^ ^ 
In 1968, three significant changes occurred; the Territory 
M.H.R. received full voting rights, the responsibility for Terri-
tory affairs was transferred to the Department of the Interior, 
and the non-official nominated members of the Council were 
replaced by three additional elected members. The latter 
concession was tempered, however, by the extension of the veto 
power to permit withholding assent from part of an ordinance. 
Understandably, the reforms were of small comfort to the 
elected Councillors, and the agitation continued unabated until 
the end of the Coalition government in 1972. The early 
optimism that the transfer of responsibility for Territory affairs 
to a section of the Department of the Interior would diminish 
the alleged bureaucratic interference dissipated rapidly. In due 
course the ministers P.J. Nixon (1968-71) and R.J. Hunt 
(1971-72) came to be regarded in the same fight as Barnes 
had been—as creatures of their department and as devout 
supporters of a discredited policy. Under the constant pressure 
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of the local parliamentarians, the ministers must have felt 
almost in a state of siege. Demands for consultations, nego-
tiations, and inquiries and Council motions criticizing delay, 
urging reform, or opposing the government's use of its veto 
power regularly descended onto the minister's desk. He was 
also faced with periodic visitations to Canberra by Councillors 
to reinforce the demands. Parliamentary tactics were again 
employed to attempt to force the issue, the best example being 
in mid-1970 when the elected members, by a variety of devices, 
kept the Council in session for six weeks. 
Finally, in October 1972, the government published its new 
offer on constitutional reform.^* The timing of the offer, close 
on an impending federal election, did not escape notice; it was 
seen in some circles as "an election gimmick".''^ As with 
previous policy, the proposals were limited and cautious, but 
they did indicate for the first time a willingness to extend a 
significant executive role to the Council. A range of local 
functions and revenue areas was to be transferred to the 
Council's control. However, the central government was to 
retain responsibility and overriding legislative authority over 
key areas such as primary industries, mining, rural land, 
education, health, transport, and Aboriginal affairs. The elected 
component in the Council was to be expanded to eighteen, 
although a reduced official representation of two would remain 
to introduce and defend government business. Reactions to the 
proposals in the Territory were mixed. Those who supported 
the government, while stating reservations, counselled fair and 
close consideration. The more typical response was that they 
were disappointing, too miserly, and "one step forward and 
two back".^' In Canberra, the Labor Party roundly attacked 
the proposals on similar grounds.^* Since Labor came to power 
a few weeks later, the offer was nugatory except that it 
provided later debating points. 
The Territory appeared to have much to hope for from the 
new Labor government. During the long years out of power, 
the Labor Party had consistently and strongly opposed the 
Coalition's policies and advocated faster and more substantial 
progress. Labor speakers in that period had managed to sound 
very much like the Legislative Councillors in the vigour of their 
denunciation of the government. In its treatment of the 
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Territory, the Coalition was accused of following "ad hoc, un-
co-ordinated, stop-go political policies"^" and fastening on to 
the area "a pseudo-colonialist type of government, controlled 
by a bureaucracy in Canberra"." The Labor programme was 
claimed to be much more forward-looking, systematic, and 
attuned to Territory needs. The main features of the pro-
gramme were the introduction of a fully elected Legislative 
Council, the progressive transferring of local affairs to the 
control of a Territory executive. Senate representation, ex-
tension of referendum voting rights to Territorians, and the 
creation of a separate department for the Territory, in fact most 
of the traditional claims of the elected members in previous 
years. •*^  
On the constitutional front. Labor in power scarcely lived 
up to its promise of Labor in opposition. Possibly its term of 
office was too short to allow the judgement that its record was 
one of unfulfilled promises and deflated expectations, but 
certainly it was interpreted in that way in the Territory. In 
fact, it could be argued that owing to some decisions of the 
government, the Territory was, in political terms, worse off than 
before 1973. 
There were, however, some aspects of Labor policy that were 
generally welcomed: the granting of a fully elected Legislative 
Assembly in mid-1974; Senate representation, which twice had 
to survive legal challenge, conceded late in 1975; the attempt, 
albeit unsuccessful, to secure for Territorians the right to vote 
in referenda; and the establishment of a separate Department 
of the Northern Territory (D.N.T.) in December 1972. The 
latter move was not an unmixed blessing, and there was 
considerable opposition in the Council to the removal of several 
traditional functions to other departments.*^ Later, that opposi-
tion was rekindled by the merging of the Territory Department 
into the new Department of Northern Australia in June 1975. 
Although the changes did improve the political status of the 
Territory, they were more cosmetic than substantive; the reality 
of control was little altered, it remained firmly in Canberra's 
hands. 
Initially, the new administration continued the time-
honoured custom of negotiations with the Councillors on the 
question of reform. By mid-1973, the demands made proved 
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too extreme for Kep Enderby, the Minister for the Northern 
Territory, and the task of making recommendations for reform 
was assigned to a Joint Parliamentary Committee which had 
been set up earlier to act as a liaison group between Darwin 
and Canberra. That prospect was not welcomed by the majority 
of the elected members of the Council, one of whom caustically 
referred to the decision as "planting boiled potatoes".** 
The Joint Committee's inquiry, which was interrupted by 
the double dissolution of 1974, lasted a year, its report being 
published in November 1974. The Committee was charged 
with examining "measures that might be taken in the long and 
short term to provide the Northern Territory with responsible 
self-government in relation to local affairs".*^ To that end, in 
both Canberra and the Territory, it received submissions from 
and interviewed a number of witnesses, chief among whom 
were the Councillors, and representatives of local political 
groups, government departments, unions, commercial and 
community organizations, producer groups, and Aboriginal 
spokesmen. The transcript of evidence provided fascinating 
insights into the range of Territory opinion, the claims and 
objectives of the departments and public servants, and into 
intra-committee politics. 
The report won wide approval in the Territory. Even those 
who had counselled more extreme solutions conceded that it 
was a responsible, though cautious, document which set out 
liberal guidelines for future development. It emphasized that 
any significant change in the Territory's constitutional status 
would be a lengthy process and that the rate and the extent 
of the process of change should be the subjects of negotiation 
between the Territory and Canberra. A progressive transfer of 
a wide range of local functions and revenues was recommended, 
but "for the time being" the Australian government should 
retain control of important state-type activities like rural land, 
mining, health, education, companies, and the Supreme Court. 
Other activities such as roads, police, national parks, and urban 
development should, in the short term, be controlled jointly. 
In all areas in which the Australian government was to have 
authority, emphasis was placed on the need for full co-operation 
with the Territory and as much local involvement as possible. 
Although some limitations were placed on areas of non-local 
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responsibility, full legislative power was to be retained by the 
Assembly. Other recommendations concerned the financial and 
administrative adjustments which were contingent on the 
devolution of responsibility. One interesting suggestion made 
in the administrative area was the vesting of executive responsi-
bility for all state-type functions retained by the Australian 
government in one department. Such a move would have 
reversed the process of fragmentation of Territorial functions 
which had been accelerated by Labor and which had attracted 
considerable opposition. The proposal, except for the degree 
of legislative control over "non-local" activities, was very 
similar to the 1972 Coalition offer on constitutional reform. 
By the end of 1974, therefore, it seemed that constitutional 
advance would be resumed, buttressed by a non-partisan 
approach, both in Canberra and in the Territory. But in the 
year that followed, confidence in the Labor government's 
readiness to act on the recommendation rapidly dwindled with 
the local politicians becoming increasingly hostile to the delay 
in implementation of the first stages of the transfer of functions. 
Both major parties in the Territory pressed the government for 
action without success. By the end of the year, the Assembly 
had become convinced that Labor had no real intention of 
doing anything at all. 
Several factors played their part in the delay. Although the 
Assembly accused the government of using the disaster of 
Cyclone Tracy as an excuse for postponing political reform and 
overriding legislative processes, the government legitimately 
argued that the effects of the cyclone had to be taken into 
account. For that reason, the Joint Committee was reconvened 
in February 1975. Its second report,** however, except for a 
recommendation that the responsibility for urban land should 
be given to the Darwin Reconstruction Commission for five 
years, confirmed all the earlier proposals. At the same time, 
particular emphasis was placed on the necessity for one 
minister, and one department, to be responsible for all state-
type functions retained by the central government and on the 
establishment of a committee of the Minister for the Northern 
Territory and the Territory Executive to consult on any major 
issues. Subsequent delay—despite repeated assurances from 
Enderby's successors. Rex Patterson and Paul Keating, that the 
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matter was being expedited and the recommendations of an 
interdepartmental committee for an immediate start to the 
transfer of several minor powers—was attributed by sceptics 
in the Territory to other reasons. It was suggested that, as in 
the Australian Capital Territory, the Labor government had 
the motive of developing the Territory as a laboratory for social 
and political experiments and that any devolution of authority 
would weaken that possibility. In their submissions to the Joint 
Committee, most government departments had objected to the 
loss of any measure of power, and it was reasoned that 
opposition by ministers in cabinet was a major stumbling-block 
to reform. Again with the new Assembly being dominated by 
the Country-Liberal Party (C.L.P.), it was conceivable that the 
government was loath to surrender control to political oppo-
nents. For whatever reason, reform was effectively bogged 
down when the constitutional crisis of late 1975 erupted to spell 
the doom of the Whitlam government. 
In other respects, also, the Assembly was critical of Labor 
policy. Not only the increasing fragmentation of Territory 
government but also the tendency for Labor to legislate on 
state-type matters in the national parliament and its use of the 
veto power became contentious issues. Although the Coalition 
had used the legislative controls with some frequency in the 
1960s and the early 1970s, it had, with one exception—the 
Supreme Court Act of 1961—been scrupulous in putting such 
legislation into the Council's jurisdiction. The Assembly con-
sidered that its legislative role was being seriously eroded by 
the Labor practice. It was, however, easy to see why it was 
resorted to; with the C.L.P. in full control after October 1974, 
controversial Labor policy was unlikely to receive much 
support. 
After the return of the Liberal-National Country parties to 
government in late 1975, some aspects of previous Labor policy 
were reversed, and those decisions contributed to better rela-
tions between the Legislative Assembly and Canberra. In 1976 
they included the re-establishment of a separate D.N.T., with 
A.E. Adermann as its minister, the return to it of some functions 
detached during the Labor administration, the agreement to 
create several additional positions in the Northern Territory 
Public Service (N.T.P.S.) to provide support to the Assembly, 
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and the wilfingness of the Commonwealth to allow complemen-
tary legislation on issues like Aboriginal land rights which Labor 
had intended to be the sole concern of the national parliament. 
It was interesting to note, however, that the practice of 
legislating on state-type activities was continued, though at a 
reduced level, by the new government. But, in that respect, 
open criticism, so marked when Labor was in office, was 
significantly muted. 
Since 1976, constitutional development has recovered its 
impetus. In the federal election campaign of 1975, the constitu-
tional issue loomed large. The major plank of the Coalition 
partners' platform was the granting of statehood to the 
Territory by the early 1980s and an early beginning to making 
that prospect a reality by transferring a number of local powers 
to Territory control as soon as possible. Labor's response was 
one of debunking the statehood offer as unrealistic and as an 
election stunt. In its turn, it also pledged an early start to the 
transfer of powers. 
Despite initial criticism from the C.L.P. that the rate of 
advance was too slow, steady progress has been made in the 
last two years. Legislation to enable the transfer of powers was 
passed in both the national and the local legislatures. In line 
with one of the basic recommendations of the two Joint 
Committee reports, a consultative group of the Minister for the 
Northern Territory and the local Executive was established with 
the twin roles of organizing the process of devolution and of 
acting as a forum for reconciliation of conflict between Darwin 
and Canberra. In September the date of the initial transfer of 
functional responsibilities was set for 1 January 1977. The 
package of powers included the major statutory bodies, the 
existing N.T.P.S. areas, and elements of the D.N.T.*^ At the 
same time it was decided to designate the D.N.T. as responsible 
for the co-ordination of all Commonwealth activities of a state-
type nature in the Territory, a decision that had been prompted 
by the recommendation of the Joint Committee. In support of 
the latter, it was argued that "it was a necessary pre-condition 
for the orderly transition to self-government and a clear 
indication that thfe proliferation and fragmentation . . . in the 
Northern Territory in recent years would now end".*' Finally, 
another committee comprising representatives of the D.N.T., 
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the Departments of the Prime Minister and Cabinet, the 
Treasury, Attorney-General's, and the Public Service Board was 
set up to advise the government on the financial arrangements 
contingent on the transfer of functions and to report on all 
outstanding issues relevant to the process of constitutional 
development. 
Negotiations on and organization for further changes con-
tinued into 1977. In June, a meeting of Commonwealth 
ministers and Territory political leaders agreed on a timetable 
for future transfers of powers and the basis for their implemen-
tation. The submission subsequently prepared was accepted by 
the Commonwealth cabinet in July. In broad terms, the decision 
entailed— 
the establishment of a Government of the Northern Territory 
from 1 July 1978 and the advancement of that Government to 
fully responsible self-government in relation to State-type matters 
by 1 July 1979 . . . subject to prior agreement being reached with 
the Northern Territory Executive on the detailed financial 
arrangements between the Commonwealth and the proposed 
Government of the Northern Territory.*' 
A three-stage transfer timetable which indicated the broad 
objectives of the federal government, was suggested: 
1. 1 January 1978—the Northern Territory functions of the 
Attorney-General's Department other than the Supreme 
Court and its support services, the prerogative of mercy, the 
removal of prisoners, and the admission of legal practi-
tioners; the Town Planning Board; and the Apprenticeship 
Board. 
2. 1 July 1978—forestry research, operations, and plantations; 
land surveying; water and sewerage administration and 
operation; the electricity authority; fisheries administration; 
water resources assessment and development; water supplies 
development assistance; primary industry and adminis-
tration; home finance and staff housing; primary production 
scientific and extension services; commercial and industrial 
affairs; urban development; child, family, and community 
welfare; registration of births, deaths, and marriages; soil 
conservation; government printing; preservation of historical 
objects and areas; parks and gardens; public bus services; 
and payroll tax and stamp duties. 
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3. J July J 979—educational services; Darwin Community 
College; land administration; mining services and adminis-
tration (excluding uranium); roads and transport services; 
and health services. 
Although the new Territory Cabinet endorsed the timetable in 
general, it subsequently argued that some aspects, particularly 
the field of land administration, should be accelerated. The 
Minister of the Northern Territory agreed to study that 
request.^" 
As a general principle, the Northern Territory government 
would be accorded autonomy in relation to the transferred 
powers "subject to the general oversight of the Commonwealth 
but without direction from it other than in exceptional 
circumstances".^' That latter condition would also determine 
the exercise of the preserved power of the Commonwealth to 
legislate on state-type matters but then "only to the extent 
necessary to secure the relevant national policy objective and 
in consultation with the Government of the Northern 
Territory".^^ One further restraint on the stated commitment 
to "fully responsible self-government" was the suggested reten-
tion of the power of the Governor-General to disallow or-
dinances. In other legislative areas where executive authority 
will continue either in the short or in the long term to be the 
province of the Commonwealth, the existing controls of assent 
and reservation will be retained; the question of the initiation 
of such legislation is to be reviewed. 
The recommended guidelines on financial arrangements, 
which would finally be determined on the basis of negotiation 
between the national and local governments before 1 July 1978, 
followed closely those of the Joint Committee reports in that 
the Northern Territory should be responsible for raising "a 
reasonable proportion" of its revenue and in that the overall 
relationship between the Commonwealth and the Territory 
should follow the pattern that exists between the Com-
monwealth and the states with, however, "due regard to the 
particular circumstances of the Northern Territory". Special 
conditions should cover "the special disabilities" which could 
include the impact of the Aboriginal land-rights legislation. 
Commonwealth policies on uranium mining, the hypothecation 
of royalties to the Aboriginal Benefits Trust Fund, and the high 
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infrastructure costs. The fiscal disabilities of the Territory 
should be assessed periodically.^' 
To facilitate communication, planning, and organization of 
constitutional development, the interdepartmental committee, 
bolstered by the co-option of appropriate N.T.P.S. officers, 
would continue to operate. In addition, a ministerial committee 
of the Treasurer, the Minister Assisting the Prime Minister in 
Federal Affairs, the Attorney-General, and the Minister of the 
Northern Terrirory was to be formed to consult where required 
with the Territory cabinet. 
The Territory House of Representatives seat has been held 
for the Country Party (later the National Country Party) by 
S.E. Calder since 1966. Like his predecessors, he has proved 
to be a staunch advocate of constitutional advancement. For 
the first time, however, the Territory representative was a 
member of the governing parties, and the freedom the two 
Nelsons and Blain had enjoyed before him was not the lot of 
Calder between 1967 and 1972 when he was forced to restrict 
his activities to lobbying behind the scenes. It is difficult to see 
what other course he could have taken without incurring party 
wrath. His association with government policy earned him 
persistent criticism from the Council and the unkind sobriquet 
of "Silent Sam". In opposition, however, he felt himself better 
able to buck the party line and at the joint sitting in August 
1974, he alone joined the Labor Party in supporting Senate 
representation for the Territory. Calder also was an effective 
member of the Joint Committee in 1973 and 1974; its reports 
bear the imprint of his influence. After the return of the 
Liberal-National Country parties to government, the earlier 
constraints imposed on him disappeared as official policy on 
the constitutional issue largely coincided with his stance. 
In 1977 the Territory embarked on a new cycle of constitu-
tional development which, in the Coalition government's view, 
would end with the area becoming the seventh state of the 
Commonwealth. The question of statehood with its political, 
constitutional, and financial ramifications warrants special at-
tention. Accordingly, these aspects will be discussed separately 
in the final chapter. 
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The Legislature 
The history of legislative processes in or affecting the Northern 
Territory has been outlined in the previous chapter and only 
a brief recapitulation is necessary here. Until 1911, the Territory 
was subject to the general laws and specific regional legislation 
enacted by the South Australian Parliament. Under early 
Commonwealth control, although the basic form of governance 
was contained in statutes of the national parliament,' Territory 
affairs in the main were regulated by ordinances of the 
Governor-General-in-Council. The essence of the change was 
that law-making was removed from a legislative body and 
passed into the hands of the minister and the department 
responsible for the administration of the Territory. While in 
theory the ordinances were open to scrutiny and capable of 
being disallowed by parliament, in practice such controls were 
rarely used and never successful. Nor could they have been 
expected to prove more effective, considering the lack of 
interest and knowledge of most parliamentarians in local 
Territory matters. The system of legislation by executive fiat 
did not end until the establishment of the Legislative Council 
in 1947. 
The charter of the Territory legislature to make ordinances 
"for the peace, order, and good government" of the area was 
wide, allowing it to legislate on the full range of activities 
customarily associated with state governments in Australia. 
However, both the Council and its successor, the Legislative 
Assembly, were subordinate legislative bodies, created by the 
federal parliament and ipso facto able to be amended or 
abolished by parliament. The Commonwealth did not vacate 
the law-making field in favour of the Territory legislature and 
it was not restricted, in a legal sense, in its ability to legislate 
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on local affairs. Such Commonwealth laws, of course, could 
override those passed by the local body. In practical terms, 
nevertheless, especially in the pre-1972 period, the federal 
government made little use of that power, relying instead on 
its authority either to refuse assent to bills or to disallow 
offending ordinances (or parts thereof). It is interesting to note 
that, even with the reforms of 1976-77, the power of the veto 
has been maintained over the functions the local executive has 
been given control of, a situation that has caused some criticism 
from the Assembly. During the life of the Council, moveover, 
other limitations such as the presence of official members and 
the restrictions on financial measures further reinforced its 
subordinate status. 
In the twenty-seven years of the Council's existence, there 
were eleven general elections. The tenure of office of the 
elected members was three years, but in the period to 1960, 
the pattern of elections was irregular. Until 1954, Territory 
elections were synchronized with federal elections, which made 
the length of the first three Councils two years, one year and 
four months, and three years and one month respectively. The 
resignation of the elective members in 1958 and the reforms 
in 1959, which made another early election necessary, con-
tinued the irregularity to 1960. After the 1960 election, 
however, the prescribed term was the rule. In addition, there 
were ten by-elections caused by the death (three times) or 
resignation of elected members.^ Casual vacancies in the 
Council before 1953 were filled by appointments; two mem-
bers, both of whom were defeated in the next elections, became 
Councillors in this way.'' 
Of the 129 candidates—118 men and 11 women—who 
participated in the elections, 38 men and 2 women became 
Councillors. Any review of the membership would mean little 
without an understanding of two important factors. In the first 
place, there was the question of payment. Leaving aside other 
items such as travelling and electoral allowance, and accom-
modation expenses for out-of-Darwin members, the stipend 
before 1973 was very small: £75 in 1948; £125 in 1953; £150 
in 1957; £400 in 1960; £500 in 1963; £900 in 1964; and from 
1968 to 1973 (after the change-over to decimal currency), 
$2,750. It was only in mid-1973, when the stipend was raised 
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to $7,250, that it became anywhere near enough to live on in 
the Northern Territory. Criticism of the scale of payment, as 
to be expected, was one of the recurrent themes in debate in 
the Council. 
The questions of payment or non-payment, whichever per-
spective is used, had important consequences. It certainly 
restricted the number of people who were able to offer 
themselves as candidates, especially from the non-Darwin 
electorates. In the early years of the Council the number of 
sitting days was relatively low, averaging about nine days per 
year (excluding participation in select committees) between 
1948 and 1959. By the mid-1960s the average had risen sharply 
to twenty-seven, and in the last Council it had reached thirty-
five (again excluding select committees). The restriction, there-
fore, was much more marked after 1960. It was not surprising 
in that circumstance that there was a high proportion of self-
employed members—professional men, business people, and 
pastoralists. Into those categories, in fact, fell thirty-two out of 
the forty-one. It is significant also that most of the others were 
on the Council before 1960 and came from the Darwin area. 
The second factor was the statutory bars that affected 
membership. In 1953 all persons who were employed in the 
public service of the Territory or of the Commonwealth were 
excluded from becoming members; three years later, all 
loopholes were closed by the exclusion of temporary employees 
and other government workers who had not been covered by 
the earlier amendment. The restrictions were particularly 
severe because government employees were a major factor in 
the work-force in the Territory.* In a small population the 
reservoir of potential politicians was very meagre, and it could 
ill afford the exclusion of many of the Territory's more 
educated and experienced people. 
Before the restrictions were imposed, four government 
servants were elected members; two were forced to resign in 
1954 and another in 1957. One of the more interesting episodes 
in the Council's history involved the third civil servant in the 
pre-1954 period. Dr H.V. Webster was elected to the seat of 
Tennant Creek in 1947 and, during the first Council, was one 
of the leading spokesmen of the elected members. Although 
he was a government medical officer, he was active in 
52 
The Legislature 
criticizing the activities (or lack of activities) of departments 
operating in the Territory. He served on a select committee 
on medical services and, when presenting its report in 1949, 
roundly attacked the Department of Health for allegedly 
attempting to sabotage the committee's work.^ As a result, he 
was dismissed from his position, and although he was re-elected 
in 1949, he soon resigned. The Webster case was seen as one 
of the incentives behind the 1953 amendment excluding public 
servants. 
In three other ways the Councillors were not fully represent-
ative of the population. There were no Aboriginal members, 
despite their acquiring voting rights in 1962 (although there 
was no compulsory registration) and their potential numerical 
superiority in some rural electorates. Two Aboriginal candidates 
did offer for election in 1968, but they were unsuccessful.^ 
Noticeably absent also were younger people, the group that 
increased most markedly with the rapid expansion of the 
Territory's population in the post-war period. Thirdly, there 
were few women, a characteristic, however, shared with other 
Australian legislatures. 
Both the type of candidate in the two Legislative Assembly 
elections (October 1974 and August 1977) and the membership 
of the Assemblies provide significant contrasts. In 1974 there 
were sixty-six candidates for the nineteen seats (fifty-eight men 
and eight women); in 1977, seventy-two candidates (fifty-eight 
men and fourteen women). They came from a wide cross-
section of Territory society, in age as well as occupation, 
although professional and business people still predominated. 
Five candidates of Aboriginal descent stood in 1974, six in 1977. 
A major part of the explanation for the changes stems from 
the assurance in 1974 that a reasonable parliamentary salary 
would be provided and the subsequent salary increases.^ Of 
some consequence also was the easing of the restrictions on 
candidature, which made it easier for public servants to offer 
for election. The successful candidates in 1974 included six 
members of the defunct Council and thirteen new members. 
Of the latter, four were in their late twenties, eight were in 
their early thirties, and one in his mid-forties; their average 
age was some twenty years lower than the re-elected members. 
For the first time there was more than one woman in the 
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legislature, and perhaps more notably, one full-blood Aborigine 
was elected. It could be argued, however, that the age contrast 
was in part fortuitous, given the fact that seventeen of the 
members belonged to the one party, which had put up 
generally younger candidates, and that there were more elected 
members in the Assembly. The 1977 Assembly comprised ten 
returned M.L.A.s (out of the seventeen who stood) and nine 
new members (six A.L.P. and three C.L.P.). Owing to the 
number of returning M.L.A.s and the rather older new 
members, the average age of the Majority Party (the C.L.P.) 
was slightly higher than in 1974. On the other hand, the 
opposition A.L.P. members were generally younger. Of the six 
members, five were between twenty-five and thirty-one years 
of age, the other being forty-nine. Although the Aborigine of 
the first Assembly did not stand again, the deputy leader of 
the A.L.P., Neville Perkins, is a part-Aborigine. There are now 
four women in the Assembly. 
In table 1, the length of service of the Councillors is set out. 
Table 1. Length of Council service 
One term or less 
Two terms 
Three terms 
Five terms 
Seven terms 
20° 
l i t 
m 2 
3 
Total number of members 41 
Includes two former official members and one former non-official member. 
t Includes two former non-official members. 
' Includes one former official member. 
Two of the veteran classes deserve special mention: the late 
R.J. Ward, later a Territory Supreme Court Judge, was first 
elected in 1947, and his career spanned, with several breaks, 
the entire history of the Council; and Harold "Tiger" Brennan, 
a member from 1955 to 1971, who contested no fewer than 
eleven general elections and by-elections, only the first of which 
was unsuccessful. Both men also stood for federal seats. Ward 
as the A.L.P. candidate for the Territory seat in 1966, and 
Brennan as an Independent for the same seat in 1961 and 1969.* 
Eight members spent more than ten years in the Council, 
although not all as elected members. R.J. Withnall, an official 
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member from 1954 to 1966, with nearly twenty years (and a 
further three in the first Assembly), B.F. Kilgariff (now a 
Territory senator), a non-official nominee from 1960 to 1968, 
and Brennan, with sixteen years apiece, were the longest 
serving. 
Only thirteen sitting members were defeated; two subse-
quently were returned in later elections. The apparent rapid 
turnover of members was largely explained by death, ill-health, 
standing down in favour of other candidates, business or work 
commitments, statutory limitations, and the inability to find 
sufficient time or sustenance to remain as Councillors. Except 
for the first two Councils, however, there was an adequate 
carry-over of experienced members to preserve continuity and 
leadership. 
Every parliament produces its leaders, and the Territory 
legislatures were no exceptions. Up to 1962 there were no 
formal leaders of the elected members, but some assumed 
leadership by virtue of their debating abilities, personal quali-
ties, or experience. Thus, men like Ward, Webster, and Nelson 
stood out in the first Council; Matthew Luke took up the mantle 
in the early 1950s; and the later-1950s and early-1960s were 
dominated by the triumvirate of Ward, Neil Hargrave, and 
Brennan. In the eighth Council (1962-65), Colonel A.L. Rose 
was elected as leader, but he proved a divisive influence and 
was repudiated by some members before the end of the session. 
As a consequence of that experience, the old system was revived 
between 1965 and 1968 when Fred Drysdale, the ubiquitous 
Brennan, and, later, Withnall emerged as leaders. With the 
introduction of party politics after 1968, there were acknowl-
edged party leaders; Kilgariff and, later, Goff Letts of the 
Country Party and Ward of the Labor Party. True to their 
designation, the Independent members of the latter period 
acted largely as free agents, although most became advocates 
of particular issues. In the first assembly, the Majority Party's 
leadership became more formalized with the Majority Leader, 
his deputy, the Executive Members (or Cabinet Members as 
they are now called), and the party whip. To form an official 
Opposition in the Assembly, five members of a minority party 
had to be elected. The Labor Party, with six members in the 
second Assembly, was thus able to form an Opposition with 
the Opposition leader, his deputy, and a party whip. 
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Electoral success in the Council for the most part hinged on 
the personality, background, and record of the candidates. The 
first two were the keys to initial entry. A candidate had to be 
well known, well liked, with a record of community involve-
ment and an identification with the interests of the constituen-
cy. Thus, most members had had a long association with the 
Territory. To use but one example: at the end of the last 
Council in 1974, the eleven elected members between them 
had some 272 years of residence in the Territory. Partly as 
a requirement for political success and partly as a result of their 
political involvement, the members filled a host of positions in 
the civic, community, business, and recreational life of the 
Territory. They were members of progress associations, town 
management boards, city councils, statutory authorities, social 
and sporting organizations, business and labour associations, 
various national bodies, and many more. Again, to use but one 
example, all six men who held the mayoralty of Darwin were 
also at some time members of the Council.^ Once in the 
Council, the chances of re-election depended on the success 
of the members in promoting or defending the interests of their 
electorates, in supporting the Territory's constitutional, social, 
and economic progress, and in attacking the federal 
government's and the bureaucracy's handling of Territory 
affairs. It was no coincidence that the conspicuous long-serving 
members were those who dedicated themselves to such 
purposes. Party affiliation played only a minor role in Territory 
elections until 1974; personality and experience remained the 
key factors. 
In all Council elections the Labor Party endorsed candidates 
and obtained representation in each Council. It is interesting 
to note the type of Labor member during the period. Before 
1960, with the exception of the pastoralist Jock Nelson, there 
was a cross-section of traditional Labor interests—a plumber, 
a small farmer (the well-known author Tom Ronan), a miner, 
a works supervisor, a storekeeper, two trade union organizers, 
and a motor mechanic. Occupations after 1960 included a 
business manager, a company director, a miner, a lawyer, two 
pastoralists, a timber merchant, a bookmaker, and a market-
gardener; surely a reflection of the effects of the increased 
workload and the insufficient remuneration. There were also 
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several members who could be called independent Labor 
supporters, and they stood and sometimes won against the 
endorsed candidates. In the 1950s, moreover, the North Austral-
ian Workers' Union also endorsed candidates, which produced 
the strange spectacle of a number of people in the Labor 
interest contesting the same seats. 
The non-Labor members, until the development of other 
parties, were Independents, although they sometimes received 
endorsement from bodies like pastoral associations, local com-
munity groups, and Aboriginal organizations. With the estab-
lishment of the Country Party in 1966 and its electoral successes 
after 1968, a third force emerged in Territory politics. In table 
2, the elected membership is summarized. 
Table 2. Elected membership, 1947-74 
1st Council (1947-49) 
2nd Council (1949-51) 
3rd Council (1951-54) 
4th Council (1954-57) 
5th and 6th Councils (1957-60) 
7th Council (1960-62) 
8th Council (1962-65) 
9th Council (1965-68) 
10th Council (1968-71) 
n t h Council (1971-74) 
A.L.P. 
2 
2 
ft 
f 
2 
If 
S 
4 ft 
38 
3 
C.P. Others 
Independent Labor 2, In-
dependent 2 
Independent Labor 1, In-
dependent 3 
Independent Labor 1, In-
dependent 2 
N.A.W.U. 1, Independ-
ent 2° 
Independent Labor 1, In-
dependent 3 
Independent Labor 2t, 
Independent 4 
Independent Labor 1°°, 
Independent 4°° 
North Australia Party 1, 
Independent 3 t t 
4 Independent 4* 
5 Independent 3 
° One Labor member replaced at by-election by an Independent, 1955 
f One Independent Labor member replaced by Labor member 1961 
°° One Independent Labor member replaced by Independent 1963 
t t One Labor member replaced by Independent, 1966 
5 One Labor member replaced by Independent, 1970 
Two other parties had fleeting existences on the Territory 
scene. The Liberal Party launched an expensive and lavishly 
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mounted campaign in 1968 but failed to gain representation 
despite polling a reasonable share of the vote.'" The other was 
the North Australia Party, essentially an Alice Springs-based 
group, which did succeed in electing one member in the 1965 
election. 
Party rivalry in the Council did not become noticeable until 
the mid-1960s. Even then it was not particularly divisive until 
after the A.L.P. won office in Canberra in late 1972. At the 
end of the 1965 sittings, the hitherto harmonious relationship 
of the elected element was disrupted by the establishment of 
the North Australia Party, with Colonel Lionel Rose, the 
member for Alice Springs, as leader to contest the next 
elections. The question precipitated many angry exchanges 
among the elected members. Although there was some Labor 
Party and Country Party conflict before 1973, it increased 
markedly afterwards when the Labor members allied with the 
official contingent were able to bring into effect much labor-
oriented legislation. This caused some of the bitterest debates 
in the Council's history." The emergence of party politics, 
however, should not obscure the fact that on many issues, 
especially the overriding constitutional one, the elected mem-
bers presented a united front. 
In the Legislative Assembly election of 1974, the trend to 
party rivalry was sharpened. The election was unusual both 
in its style and result. As there was at that time no indication 
of the functions and powers of the new Assembly, local affairs 
were of distinctly secondary importance in the campaign. 
Indeed, the platforms of the major parties, the recently 
organized Country-Liberal Party (C.L.P.) and the Labor Party, 
and the Independent candidates were basically similar, and it 
was difficult to discern differences in their approaches to local 
issues. The central theme was the defence of or attack on the 
Labor government's policies and administration nationally and 
in the Territory. The result was a triumph for the C.L.P., which 
secured seventeen of the nineteen seats, and a disaster for 
Labor, which failed to win any. If, in fact, it had not been 
for the personal popularity of the two successful Independents, 
all seats would have been won by the C.L.P. In all, the C.L.P. 
got 49 per cent of the vote. Labor 30.5 per cent, and the 
Independent candidates 20.5 per cent. In the nine seats in 
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Darwin, traditionally one of Labor's strongest areas, the propor-
tions were 41 per cent, 31 per cent, and 28 per cent. The 
outcome of the poll emphasized the popular disenchantment 
with the government, an unpopularity that was also reflected 
in the results of the A.C.T. Legislative Assembly and the 
Queensland state elections held about the same time. Obviously, 
with the Assembly being dominated by one party, there was 
no intra-parliamentary party conflict, although the two Inde-
pendents did, on occasions, act as a de facto Opposition. 
Criticism was, of course, levelled at the Assembly by the extra-
parliamentary Labor Party in the Territory and the Territory 
A.L.P. senator. 
If the December 1975 federal election figures were used as 
a basis to allocate Assembly seats. Labor would have captured 
four or five seats in the Darwin area and MacDonnell, a 
southern electorate with a large Aboriginal population. That 
conclusion was partly confirmed by the results of the 1977 
Legislative Assembly election. Three Darwin seats and Mac-
Donnell were won by the A.L.P., which, in addition and largely 
on the support of the Aboriginal vote, returned its candidates 
in two other rural seats (Arnhem and Victoria River). Fought 
primarily over the issues of the cost of self-government and 
the prospect of statehood and helped by the waning popularity 
of the Eraser government, the election saw a decided swing 
to Labor. Contesting seventeen seats, the A.L.P. won 38.23 per 
cent of the valid primary votes. The C.L.P. and the Progress 
Party, running candidates in all electorates, secured 40.13 per 
cent and 9.76 per cent respectively. The fourteen Independent 
candidates (and one Communist) secured the remaining 11.87 
per cent. In Darwin, in fact, the A.L.P., despite standing in 
one fewer seat, outpolled the C.L.P., winning 36.6 per cent 
to the C.L.P.'s 35.7 per cent (10.6 per cent went to the Progress 
Party and 17.1 per cent to independents). The clo,seness of the 
vote of the two major parties was not reflected in numbers of 
seats obtained, largely owing to Progress Party preferences, 
which favoured the C.L.P. by a margin of over two to one 
and the larger majorities obtained by the A.L.P. in several of 
its electoral victories. Although party allegiance was more 
marked in the elections, the effect of personal popularity still 
exerted some influence and thus retains a measure of relevance 
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to Territory electoral fortunes—the proportion of votes won by 
a number of Independents attests to that fact. Personal popu-
larity also appeared to be a major factor in at least one M.L.A. 
retaining his seat in the Assembly. With an official Opposition, 
the second Assembly, in contrast to the first, will doubtless be 
notable for intense intra-parliamentary party conflict; in that 
respect, the initial sitting in September 1977 saw an impressive 
start. 
There have been four major electoral distributions since 1947; 
the initial one of five electorates in 1947, the increase to eight 
in 1959; to eleven in 1968; and to nineteen in 1974. Largely 
owing to the dislocation of Darwin's population caused by 
Cyclone Tracy, another distribution was carried out for the 
1977 elections (see maps 4; 5 and 6). Data on electoral change 
is set out in table 3. 
Table 3. Electoral distributions, 1947-77 
1 1947-59 
Electorate 
Alice Springs 
Tennant Creek 
Stuart 
Batchelor 
Darwin (2) 
Votes 
1948 
735 
300 
413 
915 
2,080 
1958 
1,413 
339 
460 
1,077 
3,796 
Characteristics 
Urban 
2 0 - m i l e r a d i u s 
around T.C., ex-
tended to 40 miles 
in 1949; mining cen-
tre 
Southern pastoral 
areas 
Northern pastoral 
a reas , inc lud ing 
Katherine 
Urban 
Representation 
I.L. 1948-49, 
1949-54, I. 1954 
I. 1 9 4 7 - 5 1 , 
1951-59 
L. 1 9 4 7 - 4 9 , 
1951-59 
L. 1 9 4 7 - 5 5 , 
1955-59 
LL. -1- I. 1947-
I.L. + I. 1949-54 
+ N . A . W . 
1954-7, I.L. + 
1957-59 
L. 
-59 
L. 
I. 
I. 
•49, 
, L. 
U . 
L. 
2 1960-68 
Electorate 1960 1965 Characteristics Representation 
Alice Springs 1,594 2,613 Urban 1. 1960-65, 
1965-68 
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Electorate 1960 1965 Characteristics 
Arnhem 
Barkly 
Elsey 
Fannie Bay 
Larrakeyah 
Nightcliff 
Port Darwin 
Stuart 
1,598 2,047 Included northern 
suburbs of Darwin 
as well as Arnhem 
Land and adjoining 
islands, Aboriginal 
set t lements after 
1962 
584 1,385 Tennant Creek, ad-
j o i n i n g m i n i n g 
areas, Barkly and 
c e n t r a l pas to ra l 
areas. Aboriginal 
set t lements after 
1962 
760 1,616 Katherine, northern 
p a s t o r a l a r e a s , 
Aboriginal settle-
ments after 1962, 
Darwin hinterland 
1,668 2,796 Darwin suburban 
1,307 Darwin inner-city, 
abolished in re-
distribution 1962 
1655 2,398 Northern suburbs in 
(1962) Darwin; Created in 
1962 
1,162 2,965 Darwin inner-city 
508 1,439 Southern pastoral 
areas. Aboriginal 
set t lements after 
1962, Alice Springs 
suburban Sprawl 
Representation 
L. 1 9 6 0 - 6 2 , I. 
1 9 6 2 - 6 5 , L . 
1965-66, I. 1966-68 
L. 1960-68 
I. 1960-68 
I. 1960-68 
L. 1960-62 
L. 1960-68 
I.L. 1960-63, I. 
1963-68 
I. 1 9 6 0 - 6 2 , L. 
1962-65 , N.A.P. 
1965-68 
3 1968-74 
Electorate 1968 1971 Characteristics Representation 
Alice Springs 
Arnhem 
Barkly 
2,471 
1,201 
1,318 
2,955 Urban 
2,178 Arnhem Land and 
adjoining islands, 
Nhulunbuy 
1,560 Tennant Creek and 
adjoining mining 
areas, Barkly pas-
toral areas, Central 
Aboriginal settle-
ments 
C.P. 1969-74 
C.P. 1969-74 
L. 1969-74 
63 
The Legislature 
Electorate 
Elsey 
Fannie Bay 
Ludmilla 
McMillan 
Nightcliff 
Port Darwin 
Stuart 
Victoria River 
1968 
1,323 
2,450 
2,062 
1,974 
2,083 
2,406 
1,590 
1,267 
1971 
1,652 
2,627 
2,488 
2,942 
2,977 
2,463 
2,087 
1,409 
Characteristics 
Katherine, northern 
/cen t ra l pastoral 
areas. Aboriginal 
settlements 
Suburban Darwin 
Suburban Darwin 
Northern suburbs, 
Darwin 
Northern suburbs, 
Darwin 
Inner-city, Darwin 
Southern pastoral 
areas. Aboriginal 
settlements, Alice 
Springs extension 
North-west pastoral 
areas, Darwin hin-
terland. Aboriginal 
settlements 
Representation 
C.P. 1969-74 
I. 1969-74 
I. 1969-74 
I. 1 9 6 9 - 7 1 , L. 
1971-74 
L. 1969, I. 1969-74 
I. 1969-74 
C.P. 1969-74 
I. 1969-71, C.P. 
1971-74 
4 1974-
Electorate 1974 1977 Characteristics Representation 
Alice Springs 
Arnhem 
Barkly 
Casuarina 
Elsey 
Fannie Bay 
Gillen 
Jingili 
2,552 
1,509 
1,645 
2,339 
1,884 
2,242 
2,308 
2,295 
2,571 
2,053 
2,096 
2,440 
2,063 
2,210 
2,658 
2,236 
Alice Springs centre, 
east side, southern 
suburban 
Arnhem Land and 
adjoining islands, 
basically Aboriginal 
T e n n a n t Creek , 
mining areas, cen-
t ra l and Barkly 
pastoral area 
Northern suburbs, 
Darwin 
Katherine, north-
eas te rn pas tora l 
areas. Aboriginal 
settlements 
I n n e r s u b u r b a n 
Darwin 
Western suburban, 
Alice Springs 
Northern suburbs, 
Darwin 
C.L.P. 
C.L.P. 
1977-
C.L.P. 
C.L.P. 
C.L.P. 
C.L.P. 
1977-
C.L.P. 
C.L.P. 
1974-
1974-77, L 
1974-
1974-
1974-
1974-77, L. 
1974-
1974-
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Electorate 1974 1977 Characteristics Representation 
Ludmilla 
MacDonnell 
Millner 
Stuart 
Stuart Park 
Tiv 
1,658 
2,081 
Nhulunbuy 1,888 
Nightcliff 
Port Darwin 
Sanderson 
2,444 
2,550 
2,344 
2,042 2,455 Inner suburban , 
Darwin, R.A.A.F. 
Base 1977-
2,486 Aboriginal settle-
ments, pastoral areas 
south and west of 
A l i c e S p r i n g s , 
basically Aboriginal 
2,065 Northern suburban, 
Darwin, R.A.A.F. 
Base until 1977 
2,122 Nhulunbuy mining 
area and adjoining 
Aboriginal settle-
ments 
2,272 Northern suburban, 
Darwin 
2,207 Inner city, Darwin 
1,549 
2,385 
Victoria River 1,740 
2,370 Northern suburban, 
Darwin 
2,922 Pastoral areas north 
of Alice Springs, 
Aboriginal settle-
ments, part sub-
urban Alice Springs 
2,215 Inner suburban , 
Darwin 
1,572 1,686 Darwin rural areas, 
B a t h u r s t a n d 
Melville Islands, 
Croker Island to 
1977 
2,128 Darwin hinterland, 
n o r t h - w e s t e r n 
p a s t o r a l a r e a s , 
Aboriginal settle-
ments 
C.L.P. 1974-
C.L.P. 
1977-
C.L.P. 
1977-
1974-77, L. 
1974-77, L. 
C.L.P. 1974-
I. 1974-
I. 1974-77, C.L.P. 
1977-
C.L.P. 1974-77, L. 
1977-
C.L.P. 1974-
C.L.P. 1974-
C.L.P. 1974-
C.L.P. 
1977-
1974-77, L. 
Abbreviations 
I.L. Independent Labor 
I. Independent 
L. Australian Labor Party 
N.A.P. North Australian Party 
N.A.W.U. North Australian Workers' Union endorsed 
C.P. Country Party 
C.L.P. Country-Liberal Party 
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Several points of comment emerge from the data. In the first 
place, at no time did the elected members represent many 
electors, a situation that was often alluded to in reply to 
demands for further measures of self-government. In 1974 
there were but 4443 electors on the roll (77 per cent of whom 
voted); in 1974, 39,027 were enrolled (76 per cent); and in 1977, 
43,253 (75.5 per cent). Although voting was compulsory, the 
percentage of votes cast was very low. 
The conventional distinction between urban and rural elec-
torates has some relevance to the Territory. Most of the Darwin 
seats and Alice Springs had an urban character, and they 
comprised three of the six from 1947 to 1959, four of the eight 
from 1960 to 1968, six of the eleven from 1969 to 1974, and 
eleven of the nineteen from 1974. While the remaining seats 
could broadly be classified as rural, most had an admixture of 
mining areas, small towns, a significant Aboriginal population 
after 1962, and with the rapid population growth of the major 
centres, a suburban component. As elsewhere, the nature of the 
electorates gave some clue to the sort of member returned: the 
urban seats, not unnaturally, contributed the bulk of the 
professional, commercial and "industrial" members; in the 
Council days, Stuart consistently returned members involved 
in pastoral activities; and the electorate centred on Tennant 
Creek from 1951 to 1974 returned members with a background 
in mining. Others had more varied representation: the elec-
torates that covered the northern pastoral areas and Katherine 
(Batchelor to 1959, Elsey from 1960, and Victoria River from 
1968) returned a storekeeper, a public works employee, a small 
farmer, two pastoralists, and a mining prospector; Arnhem 
returned a lawyer, two Darwin businessmen, a man with 
interests both in mining and pastoralism, and a farmer who 
had previously had long experience as a mission worker in 
Aboriginal communities. 
The question of electoral boundaries had been a vexed one. 
A good part of the debates on the successive amendments to 
the Northern Territory (Administration) Act was concerned 
with the problem of the representation of interests in the 
legislature. The basic reason for the Nationalist opposition in 
the Senate to the proposed Advisory Council in 1930 was the 
fear that the pastoralist interest would be insufficiently 
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represented." Similar fears were voiced in 1947,'^ and echoes 
of the same sentiment were heard in 1968.'' Under the 1959 
act a distribution committee was established which was respon-
sible for the major redistributions of 1960 and 1968 and also 
the changes in 1962 made necessary by the enfranchisement 
of Aborigines. The electoral divisions of the Assembly in 1974 
and 1977 were decided in a similar fashion. In the federal 
government's proposals for further constitutional development 
in mid-1977, electoral matters—the determination of numbers 
of electorates, the procedures for distribution, and the conduct 
of elections—are to be transferred to the Legislative Assembly.'^ 
One of the specific terms of reference of the Joint Committee 
of 1973-74 was to investigate "the special difficulty of provid-
ing for effective participation by the Aboriginal people in a 
political system". A substantial part of the inquiry was con-
cerned with the desirability of either giving Aborigines separate 
representation or devising a multi-member election system to 
ensure adequate representation of party and economic and 
racial interests. The report, however, recommended against 
them, as did most of the witnesses, both white and Aboriginal.'* 
Generally, however, the electoral divisions in 1974 and 1977 
did give due consideration to distribution of population, 
comnmnity or diversity of interest, and means of communica-
tion. With the pattern of settlement and economic development 
in the Territory, there was inevitably a wide disparity in the 
numbers of voters, a situation that is clearly evident in the data 
in table 3. The 1974 figures are of interest in the light of the 
electoral reforms of the Labor government which reduced the 
disparity in federal electorates from 20 per cent to 10 per cent 
above and below the quota. For all the Territory seats, the 
average enrolment was 2,054 and the extremes were 2,552 and 
1,509. The urban electorates in Darwin and Alice Springs were 
20-25 per cent above the average and the "rural" seats of 
Arnhem, MacDonnell, Stuart, Tiwi, and Victoria River were 
a similar percentage below the quota.'' 
Two last points should be made regarding elections. In the 
Council polls, the standard procedure of full preferential voting 
was followed, but in 1974 optional preferential was introduced, 
an innovation welcomed by both major parties. In 1977, 
however, full preferential voting was reintroduced, a decision 
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that occasioned considerable criticism from the A.L.P. and from 
Aboriginal spokesmen, who saw it as discriminating against 
their interests. Single-member electorates were the rule, except 
Darwin between 1947 and 1959, which returned two members. 
During that period, a number of candidates ran either formally 
or informally as teams and advised voters on the distribution 
of preferences. Although in three of the five elections team-
mates were returned, the evidence of voting returns indicated 
that preference direction usually played only a small part in 
the results. In fact, of the fifty-.six results in the single-member 
elections where there were more than two candidates in 
contention, thirty-three depended on preference distribution; 
of these, six saw the primary-vote leader eventually defeated.'* 
All nineteen seats in 1977 had more than two candidates (eleven 
with three, three with four, four with five, and one with seven). 
Of these, thirteen were decided on preference distribution. 
Three candidates who led the primary count were subsequently 
beaten. 
The Council also included two other types of members. 
Throughout the Council's life there were the official members: 
seven until 1959 (excluding the Administrator), and six there-
after. From 1959 to 1968 there was also the second type, the 
three non-official nominated members. 
The official members "were appointed by the Governor 
General on the nomination of the Administrator and held office 
during the pleasure of the Governor-General".'^ Altogether 
forty-five official members served in the Council, all of them 
senior Commonwealth public servants, either from the 
Northern Territory Administration (N.T.A. and subsequently 
the Department of the Northern Territory) or from other 
departments active in Territory affairs. The broad .areas from 
which the members were drawn are detailed in table 4. 
Two considerations were important in their appointments. 
The first was professional. As their function was to introduce 
and defend government legislation and actions, the major 
policy-making areas and legal expertise had to be represented 
on the Council. Second, they had to have debating ability, a 
fair knowledge of parliamentary procedure, and, later, a 
capacity to work reasonably amicably with the elected mem-
bers. To retain his position on the Council, the official member's 
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Table 4. Official representation in the Legislative Council 
NTA (DNT) 
Administration (executive) 1948-74 
Aboriginal Affairs 1948-73 
Lands 1948-62, 1963-67 
Mines 1948-73 
Education 1949-51 
Animal Industry 1955-65 
Agriculture 1962-64 
Local Government 1968-73 
Primary Industry " 1968-73 
Other departments 
Works 1948-49, 1950-54 
Attorney-General's 1948-74 
Health 1948-49, 1951-59, 1973-74 
Education 1973-74 
Aboriginal Affairs 1973-74 
primary duty was to do the government's bidding. As Paul 
Hasluck put it in the 1950s: 
This obligation to the Government is clear. He was made a 
member so he could explain and justify Government actions and 
policy and so that he could help maintain the Government 
majority. Those were the reasons why he was selected and those 
were the terms on which an appointment was made and 
accepted.^" 
In the first Council, there was considerable debate on the role 
of the official members. One, the Director of Works, declared 
that he had accepted appointment only on the basis that he 
would exercise his right "to act, think and vote as [he] saw 
fit—without dictation from [his] department or any other 
governmental source".^' Before resigning, he did exactly that, 
voting fairly consistently with the elected members. The initial 
confusion was, however, soon rectified^^ and Hasluck's views 
prevailed. After 1949, of the 736 recorded divisions, the official 
members only failed to vote en bloc 40 times, most of which 
concerned social measures introduced by elected members. 
It is difficult to generalize about the length of terms of the 
official members. Nineteen served two years or less (many in 
either a temporary capacity or in the early or last Councils), 
nineteen served from two years to six years, and seven over 
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six years. Of the latter, the longest serving was H.C. Giese, the 
Director of Welfare (later Director of Social Welfare and 
Assistant Administrator), who spent over eighteen years in the 
Council, while two others served fifteen years and another 
nearly twelve. 
Although by the late 1950s the position of official member 
had become one of the "plums" of promotion in the Public 
Service in the Territory, it was no easy job, particularly after 
1959 when the official members lost their numerical superiority. 
As government appointees, they faced the brunt of the 
criticisms of the elected members, most notably in debates on 
constitutional and administrative issues which sometimes gener-
ated heated passions and confrontation. On the whole, however, 
personal relations remained good, and there were a few official 
members who genuinely sympathized with the aspirations if 
not always the parliamentary behaviour and tactics of the 
elected members. Occasionally, moreover, they informally 
assisted their opposite numbers. It is of some note that three 
official members, Lionel Rose, Ron Withnall, and Goff Letts, 
later secured election to the Council. All played significant parts 
in the process of constitutional reform. 
The third category of Councillor was the non-official nomi-
nated one, an experiment which had also been used in the 
Territory of Papua and New Guinea. The introduction of the 
new members was a device to "extend the measure of 
representation of the community",^'' which was at that time 
seen by the government as insufficient in size to support a larger 
elected group. From 1960 to 1968, when the category was 
abolished, seven men held the three positions. Although no 
definite rules were ever established, it soon became conven-
tional that representatives of small business, pastoralism, and 
mining occupied the places. In seating arrangements, debates, 
and voting, the members aptly demonstrated their independ-
ence both as a group and as individuals from the elected or 
official blocs, although on constitutional issues they generally 
sided with the former. They voted as a group over two-thirds 
of the time (53 per cent of divisions with the elected members 
and 47 per cent with the official). Some pressure was exerted 
by the Administrators after 1961, and there were occasions 
when the non-official members were reprimanded by the 
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government for their actions,^* but they vigorously defended 
their independent attitude. They also, of course, had to parry 
the persistent attacks on their status from the elected side. As 
with the official group, three former non-official members— 
Kilgariff, W.J. Fisher, and P.C. Murray—subsequently won 
election to the Council. 
The parliamentary roles of the official and non-official groups 
require little additional elaboration, but some further comment 
is necessary for the elected group. An elective Councillor had 
both a positive and negative role. The former included the 
introduction of private members' bills, contribution to the 
passage of other legislation, participation in select committees 
and house committees, and, for some Councillors after 1960, 
a share in the regulatory functions of the Administrator's 
Council. Opposition to government-sponsored measures, 
criticism of the Northern Territory Administration, and, al-
though it had constructive purpose, battling with the federal 
authorities for constitutional reform were the major components 
of the negative role. The balance between the two roles 
changed as time went on and the composition of the Council 
altered. Before 1960, in the "seven-six" days, the negative role 
predominated. Although elected members' bills were in-
troduced, they formed only a minor part (about 15 per cent) 
of the total, and even if they survived the critical examination 
of the official members, they could be refused assent or 
disallowed. A good indication of that role was given by the 
division lists of the period. Of the 155 votes from 1948 to 1959, 
124 were straight divisions of elected against official members 
(a further 22 had only one member not voting the "ticket"). 
In the sixth Council (1957-59), the split was more obvious; of 
the 94 divisions, there were 92 straight votes. After 1960, the 
elected members had greater opportunity to introduce legisla-
tion provided they could secure drafting facilities and to pass 
them if they could secure support from the non-official group. 
Thus, in the ninth Council (1965-68), they were responsible 
for 66 of the 214 bills passed; in the next, for 94 of the 218. 
The presence of the third category of members complicated 
the voting situation from 1960 to 1968, but the old split 
remained significant—about three-quarters of the divisions saw 
the elected/official opposition. With the entry of party politics 
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after 1968, and owing to the fact that after 1971 local questions 
were sometimes left for elected members to determine, the 
picture became more confused. However, the official members 
voted together on all but one of the divisions in which they 
took part, and there were 55 occasions out of 160 when the 
old bipolar split was present. That is not to say that the negative 
function declined; the members remained pugnacious ad-
vocates of political advance and determined critics of Canberra 
and officialdom. The title of "The Village Hampdens" bestowed 
on them by one commentator in 1964 was indeed appropriate.^^ 
In the 1974-77 Assembly, the pattern continued although the 
positive role assured a different form with the changed 
composition and organization. Except for the occasional private 
members' bills, the legislation of the Assembly, whether spon-
sored by the government or the Majority Party, was introduced 
through the majority group, usually by the Executive Member 
responsible for the broad area concerned.^® Thus, the conflict 
in debate between elected and official members that character-
ized the Council sessions was absent; major differences of 
opinion between the government and the Majority Party on 
official measures were resolved before the legislation came 
before the Assembly. With the one-sided party nature of the 
membership, the debates were conspicuously tame, but that 
must undoubtedly change in the second Assembly with the 
presence of an Opposition. The devolution of functions to the 
executive control of the Assembly in 1977 and thereafter will 
further reduce the area of traditional conflict in the parlia-
mentary arena. 
Paul Hasluck once described the Council as "a place of plain 
speaking"." That was an apt description of the usually un-
inhibited debates, especially the contributions of the elected 
members. Long-time members recount with pride the high 
standard of debates in the early years and lament the later 
decline which was largely caused by the steadily increasing 
amount and complexity of business. There was (and indeed still 
is) considerable freedom for all members to participate in 
debate. Harry Chan, in a paper, "The Problems of an 
Anachronistic House ", decided that the one real virtue of the 
Council was "that it [did] not restrict the opportunities of the 
individual member as [did] most other parliaments in the 
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Commonwealth".^* One unfortunate consequence was the ten-
dency for the elected members to introduce motions capricious-
ly and to participate in any debate as a matter of course without 
much consideration as to the value of their contribution. As 
well as using the freedom of debate widely, the institutions 
must, for their size, have come close to setting a record for 
the number of questions asked in any legislature. With the 
absence until 1977 of any control over executive functions, that 
was probably inevitable. Whereas in the Council it was the task 
of the official members to supply answers, in the Assembly that 
responsibility lies with the Executive Members, who in turn 
are largely dependent on advice from the public service. 
Wherever the state of constitutional advance has allowed, the 
characteristic procedures and standing orders of the West-
minster system have been followed. Some developments, how-
ever, require explanation. The first is the question of the 
presiding officer of the legislature. The Administrator served 
as President (although initially he was styled as Chairman) until 
1965, when he was replaced by an elected member. Harry 
Chan, the Independent representative for Fannie Bay and a 
leading member of the Darwin Chinese community, was 
President from 1965 to his death in 1969, when he was replaced 
by A.G.W. Greatorex, who retained the position until the 
demise of the Council. As befits its higher status, the Assembly 
is presided over by the Speaker. 
Under the 1947 legislation, the Administrator had the power 
of convening the Council's sessions. That was amended in 1949 
to allow a quorum of the legislature to demand an extra-
ordinary session. As the quorum was seven, to the six elected 
members that was little concession, although they did manage 
in 1958 to convince the Administrator to call an irregular 
meeting on the constitutional issue. After 1959, when the 
quorum was raised to nine, all the elected members (then eight) 
needed to do was to persuade at least one of the non-official 
group to support their demand. Later, with the reduction of 
the quorum to eight (with the introduction of the elected 
President), even that became unnecessary. Practice in the 
Assembly is conventional, with the Speaker acting on the advice 
of the Majority Party group. 
The control of business before the Council was, until the 
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reforms of 1959, in the hands of the official group. With its 
loss of numerical superiority, that control was also lost. In the 
first session of the seventh Council in April 1960, a notion that 
government business take precedence over general business was 
defeated by a combination of elected and non-official members 
who went on to establish a representative Business Committee 
to organize the Council's notice paper. That situation continued 
until the end of the Council in 1974. The procedure in the 
Assembly is again the customary parliamentary one where 
business is controlled by the Majority Party. 
The Business Committee was but one of the standing 
committees established by the Council. By 1974, for example, 
there were another five: the Standing Orders Committee, the 
House Committee, the Committee of Privileges, the Sub-
ordinate Legislation and Tabled Papers Committee, and the 
Printing Committee. In addition, there were a number of 
sessional committees which, from the mid-1960s, were ap-
pointed to monitor particular areas of concern. When select 
committees and ad hoc committees (notably on constitutional 
issues) were added, the parliamentary duties of some members 
became quite onerous. 
Select committees seemed to have exerted a strong fascina-
tion on most elected Councillors. The Council had been in 
existence for less than forty-eight hours when the first motion 
for such a committee was made. After the mid-1950s, select 
committees were a frequent feature of the Council's activities, 
and it was not uncommon for several to be operating simultane-
ously. They were empowered to inquire into a wide range of 
subjects such as political and constitutional issues, contentious 
legislation, social problems, economic development, and the 
administration of the Territory. In many cases, select commit-
tees were used as political weapons by the elected members 
in their campaign for greater self-government. They provided 
yet another parliamentary avenue by which the conduct of 
administration in the Territory could be criticized and the 
deficiencies highlighted. Generally, however, the effect of 
committee reports was not very great, and only in a few 
instances could any great achievements be pointed to as being 
the direct result of the work of a select committee. A large 
part of the lack of influence, must be attributed to the 
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weaknesses of the committees themselves. The political motiva-
tion, the lack of skill and experience in conducting inquiries, 
and the propensity for making unrealistic, extravagant recom-
mendations all contributed at various time to reports being 
ignored or treated sceptically by government. Recognition of 
those factors was one of the basic reasons why, in its later years, 
the Council relied much more on independent inquiries than 
on select committees to investigate sensitive areas of adminis-
tration such as health services, police, and prison services. The 
Assembly has continued the practice of using select committees, 
and they could well prove to be more effective instruments 
for policy development in those functions under direct As-
sembly control. One recent example is the inquiry into the 
future role and financial arrangements of the Regional Councils 
for Social Development in the Territory. 
Although the Council was essentially a legislative body, one 
significant aspect of constitutional development concerned its 
executive function. One of the principal recommendations of 
the select committee in 1957 was the establishment of an 
executive council consisting of the Administrator, three official 
members, and three elected members.^* The committee en-
visaged an advisory council and accepted the limitations that 
"its decisions, where they [were] unacceptable to the Adminis-
trator, [might] be disregarded—but only in the exceptional case 
and upon very grave considerations".'"' Tentative suggestions 
on the way the executive council should' operate were put 
forward. While initially it should concern itself with those 
matters which the Administrator referred to it, it was hoped 
that amendments would be made to existing legislation and 
provisions inserted in subsequent ordinances which would 
require reference to the new body. In addition, the report 
recommended that consideration be given to the prior approval 
of all projected legislation by the executive council and to the 
assignment of certain areas of responsibility to the elective 
executive councillors. The questions of the composition, role 
and functions of the proposed council were exhaustively 
debated in the subsequent negotiations with the government 
in July 1958. 
The Administrator's Council, as it was constituted in the 1959 
reforms, incorporated only part of the select committee's 
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recommendations. Although its composition was, in fact, more 
liberal than originally suggested, with two instead of three 
official members, the aspects of preparation and prior approval 
of legislation and "portfolios " for elected members were not 
conceded on the reasonable grounds that such practices "would 
be an abrogation of the functions which properly belong to 
the Legislative Council itself ".^ ' In broad terms, the functions 
of the Administrator's Council were those which the committee 
had recommended. 
Some aspects of the working procedure of the Administrator's 
Council should be noted. All its proceedings were confidential 
and no member was able to divulge information on the debates 
or on the nature of any advice given to the Administrator. 
Consistent with that secrecy, no minutes of the meetings and 
no voting records were kept. Both factors made it very difficult 
to judge the effectiveness of the Administrator's Council or the 
degree of conflict between its official and other members 
accurately. Essentially, the role of the non-official members was 
a negative one in that they, with their numbers, could 
successfully oppose official advice being given to the Adminis-
trator. Although the Administrator could, in fact, reject advice 
if he found it unacceptable, he never found occasion to do so. 
That fact would suggest that, on the matters referred to the 
Administrator's Council, there was little basic conflict of 
opinion. 
Of course, a lot depended on the nature of the matters 
referred. By the terms of the 1959 act, they were either those 
specified by ordinances or put to it by the Administrator. In 
the former area, the Legislative Council moved quickly to 
confer the regulation-making powers of the Administrator 
under Territory ordinances to the Administrator-in-Council. 
Later in 1963, despite the opposition of the official members, 
that was extended to regulatory powers vested in other federal 
ministers. Although both were approved by the government, 
there were several subsequent bills that failed to gain assent 
because of the Legislative Council's insistence on vesting the 
appropriate executive authority in the Administrator's Council. 
In broad terms, the major ordinary business of the 
Administrator's Council was regulations, by-laws, declarations, 
and appointments. The scope of the latter depended upon the 
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willingness of a particular Administrator to refer matters to the 
Administrator's Council on his own volition, or, after 1967, to 
accede to requests from its members to refer such non-
obligatory subjects. It was generally agreed by elected members 
that Administrator J.C. Archer created a good precedent by 
not hesitating to seek advice on a wide range of important 
matters, but that attitude was apparently not followed by his 
successors. Special criticism was levelled at Administrators R.L. 
Dean and F.C. Chaney for their failure to augment the 
Council's influence. 
The statutory size of the Administrator's Council remained 
at five, but the three reforms of the membership of the 
legislature necessitated concurrent changes in its composition. 
To 1968, the non-official members always included two elected 
members and one nominated member, the latter being replaced 
by another elected member afterwards. In the 1974-77 As-
sembly and since the demise of the official group in 1974, the 
membership was five of the seven Executive Members of the 
Majority Party. Originally, appointments were made on the 
nomination of the Administrator; after 1965 it was conceded 
that in appointing non-official members he should take 
cognisance of the views of that group. 
Part of the campaign for constitutional reform in the 1960s 
and early 1970s involved demands for extending the functions 
and the authority of the Administrator's Council; in short, to 
make it less an advisory body and more a genuinely executive 
council. But such claims were unsuccessful, and virtually no 
change occurred until the reforms of 1976/7. Resignation from 
the Administrator's Council was sometimes used as an addi-
tional tactic by the elected members to apply pressure to or 
to express dissatisfaction with government policy. 
By the early 1970s the reputation of the Administrator's 
Council was at a low ebb. After the resignation of one of the 
non-official complement in February 1973, as a gesture of their 
disillusionment, none of the elected members nominated to fill 
the vacancy. Although there had been occasional earlier 
criticism of Administrator's Council decisions, the volume of 
that criticism increased sharply. One member castigated the 
body as "a mutual benefit society, as Alexander's Ragtime 
Band, as the Arthur Askey Show".''^ That opinion was widely 
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shared by the elected members, though not in such flamboyant 
terms. In their submission to the Joint Committee, moreover, 
the futility of the Administrator's Council was strongly 
emphasized. ^ ^ 
With the passage of the Northern Territory (Administration) 
Amendment Act 1976, the Administrator's Council was re-
named the Executive Council. The act gave official recognition 
to the office of Executive Member and set out its functions as 
being— 
to formulate policies and plans and proposals for expenditure in 
relation to such matters (within his control), to make recommen-
dations to the Executive Council of the Northern Territory in 
relation to those matters, to administer specified laws within his 
control and to direct activities of a specified Department of the 
Public Service of the Territory.''^  
In relation to those functions which have been (or will be) 
placed under the control of the local executive, it is to be 
expected that the usual conventions of cabinet government will 
be followed. Under the act, the Administrator has retained his 
right not to accept advice (subject to the proviso that he must 
place his reasons for rejection before the Assembly) but it is 
unlikely that he would use it except in areas outside the bounds 
of local autonomy. 
The Executive Council, as it operated in 1977, consisted of 
five members, each having responsibility for a department. In 
addition, the Majority Party retained until the elections of 1977 
the earlier arrangement of a seven-member cabinet (the former 
Executive Committee). The two Cabinet Members who did not 
form part of the Executive Council had liaison duties which 
concerned aspects of Territory affairs not under local control: 
Resource Development and Education and Planning. In late 
1977, the two latter members were dispensed with, a reflection 
on the reduced size of the Majority Party. A consequent 
reallocation of functional responsibilities of the Cabinet Mem-
bers was required.''^ 
At that stage, the end of 1977, it is too early to judge how 
well the new system will work in the Territory. The success 
of the executive aspects will depend on the political and 
administrative ability of the present (and future) Cabinet 
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Members, the adequacy of financial resources, and the per-
formance of the remodelled bureaucratic machine—all of 
which are largely unknown quantities. The legislative situation 
where party and government measures are introduced by the 
majority group has, up to the present, worked satisfactorily, 
but it has been buttressed by the coincidence of like-minded 
majorities in Canberra and Darwin and, until mid-1977 a 
lopsided majority in the Assembly. Such optimum conditions 
are unlikely to be repeated often in the future; indeed, although 
the Majority Party still commands a comfortable majority, the 
extreme imbalance of the first Assembly has disappeared. 
NOTES 
1. The Northern Territory Acceptance Act 1910, the Northern Territory (Adminis-
tration) Act 1910, and the Northern Territory Representation Act 1922. Each 
has been subsequently amended. In the case of the Northern Territory 
(Administration) Act, there have been thirty-three amending acts. 
2. Three of the seven resignations were by one member, Harold ("Tiger") Brennan, 
who was subsequently re-elected. 
3. One, Eric Izod, appointed to one of the Darwin seats in 1949, stood again 
successfully in 1951. 
4. See chapter 4, pp. 100-101. 
5. There was no Hansard for this period, but the incident was well covered in 
the Northern Standard in May and June 1949. 
6. Joyce Clague in the Stuart electorate, George Winunguj in Arnhem. 
7. The base salary (excluding electoral and special allowances) in 1975 was $12,000. 
In 1976 it was raised to $13,250. Another adjustment was made in 1977 when 
the complete pay schedule was; 
1. Base Salary: $17,000 
2. Electoral Allowances: urban—$2,500, 
rural—$5,000. 
3. Other Allowances 
(a) Chief Secretary: $12,000 (additional salary), $5,000 (Special Allowance) 
(b) Deputy Majority Leader: $9,000, $3,000 
(c) Executive Members; $7,000, $1,100 
(d) Non-Executive Cabinet Members; $4,000, $1,000 
(e) Leader of Opposition: $7,000, $1,000 (paid only if there were five or 
more in the Minority Party) 
(/) Speaker: $4,000, $1,000. 
8. Brennan also made a sortie into Queensland in 1966 to oppose the Minister of 
Territories, C.E. Barnes. A foundation member of the Council, Jock Nelson, left 
the Council in 1949 and was the Territory M.H.R. from 1949 to 1966. 
9. The subsequent Mayor of Darwin, Dr Ella Stack, also attempted twice (in 1968 
and in a by-election in 1969) to secure election to the Council. 
10. In the 1968 election, Labor won 25.8 per cent of the total vote (31.2 per cent 
in contested electorates), the Country Party 25.3 per cent (25.3 per cent), the 
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Liberal Party 16.9 per cent (27.3 per cent), and Independents 26.6 per cent 
(30 per cent). 
11. During 1973 and 1974, controversial legislation such as the abolition of the death 
penalty, the introduction of rent control, the reactivation of price control, the 
tightening of company control, and compulsory land acquisition were passed. 
In the period 1971-74, the two parties voted en bloc against each other 44 times 
out of a possible 160 divisions. 
12. C.P.D. 127. See particularly the comments of Senator Pearce, p. 1458, and also 
Senator Lynch, pp. 1464-65. 
13. C.P.D. 192. See the speech in the House by A.M. Blain, pp. 3561-62. 
14. C.P.D. H. of R.59, pp. 2240-46. 
15. Letter from the Minister of the Northern Territory, published in full by the 
Northern Territory News, 4 August 1977, section 5. 
16. Senator J.B. Keeffe (A.L.P.) submitted a dissenting section in which he advocated 
the election of six Aboriginal members from a Territory-wide multiple electorate 
on the basis of first-past-the-post voting. See Constitutional Development in the 
Northern Territory, Report from the Joint Committee in the Northern Territory 
(Canberra: Australia Government Publishing Service, 1974), pp. 71-76. Similar 
approaches were also suggested by the spokesmen for the National Aboriginal 
Consultative Committee, the Department of Aboriginal Affairs, and the Central 
Australian Aboriginal Congress. See Transcript of Evidence, pp. 3141, 165-68, 
1856-58. 
17. In 1977 the equivalent figures were: average electoral size 2,276; extremes 2,922 
(Stuart), 1,686 (Tiwi). The average for the nine Darwin seats was almost exactly 
the average electoral size, and the two urban Alice Springs seats were about 
15 per cent above. The average enrolment in "rural" seats was 2,194, only 3.6 
per cent below the general average, but in that category, two seats (Stuart and 
MacDonnell, both with unexpectedly high Aboriginal enrolments) were above 
the general average and one (Tiwi) significantly lower. 
18. In all, there were 124 separate electoral contests between 1948 and 1977. Of 
these, 80 had more than two candidates, 30 had two candidates, and 14 were 
unopposed. 
19. The Northern Territory (Administration) Act, section 4B(2b). • 
20. P.M.C. Hasluck, "The Position of Official Members of a Territorial Legislative 
Council", undated (marked "Confidential, For Private Circulation only"). 
Legislative Assembly Library, Darwin. 
21. N.T.L.C.D. no. 2 (1948), p. 77. 
22. See annexure to a letter from Secretary of the Department of Interior to 
Administrator, 11 October 1948, Legislative Assembly Library, Darwin, which 
set out the responsibility of the official members; "But there can be no questioning 
the principle that he [the official member] has a very definite duty of executing 
policy pre-determined by Parliament." 
23. C.P.D. H. of R.22, p 864 (P. Hasluck). 
24. See, for example, "Statement of Reasons for Withholding Assent to Child Welfare 
Ordinance", N.T.L.C.D. 10, (1963), p 734. 
25. J. Holmes, "The Village Hampdens", Nation, 21 March 1964. 
26. The initiation of legislation proposed by the federal government is to be the 
subject of review consequent on the development of self-government. See letter 
from the Minister of the Northern Territory, published in full by the Northern 
Territory News, 4 August 1977, section 4d. 
27. N.T.L.C.D. no. 1 (1960) p 7. 
28. Harry Chan, "The Problems of an Anachronistic House" (typescript, Darwin, 
undated), and in First Conference of Presiding Officers and Clerks-at-the-Table 
of the Parliaments of Australia, C.P.P. 47/1968. 
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29. Report of the Select Committee of the Legislative Council appointed to Inquire 
into the Necessity or Otherwise for Constitutional Reform in the Northern 
Territory, presented 4 November 1957, section 56(iv), p. 8. 
30. Ibid,, p 7. 
31. C.P.D. H. of R.22, p. 863 (P. Hasluck). 
32. N.T.L.C.D. 13 (1974), p. 105 (T. Bell). 
33. See Transcript of Evidence, JCNT,, pp. 771-72, 791-95, 802-3. 
34. C.P.D. H. of R.99, p. 2216. 
35. In the second Assembly, the responsibilities were: 
1. Department of the Chief Secretary and Department of Law: Constitutional 
development. Aboriginal affairs, police, public service, legislation, service of 
cabinet and Executive Council, ombudsman, industrial relations. Legislative 
Assembly, co-ordination of government administration, administrative ser-
vices, law, law reform, and administration of justice. 
2. Department of Finance and Planning: Finance and audit, town planning, 
building, public utilities, water resources, lands and housing. 
3. Department of Resources and Health: Resources (including mining and 
forestry), health, parks and wildlife, environment and conservation, tourism, 
lotteries and gaming, liquor and licensing. 
4. Department of Community and Social Development: Social welfare, sport 
and recreation, local government, correctional services (including parole), 
education, emergency services, ethnic affairs, civil defence, consumer 
protection, museums and art galleries, libraries, weights and measures, rent 
and price control. 
4. Department of Transport and Industry: transport and communications, 
primary and secondary industry, fire services, bushflre control, ports, 
fisheries, motor vehicles, apprentices, commercial affairs. 
Further changes will be likely when subsequent transfers of powers are made 
in 1978 and 1979. See Appendix 3. 
The Administrative Structure 
One of the most persistent themes in the history of the Northern 
Territory has been criticism of the administrative system. It 
has come not only from predictable sources—the people, the 
politicians, and the press of the Territory—but also from outside 
commentators, commissions, committees of inquiry, and even 
government officials. Some indication of the variety and volume 
of criticism can be gauged from previous chapters. In brief, 
the charges against the administration have been the remote 
control by non-Territory agencies, the ascendency of the 
bureaucracy over the decision-making processes, the fragmen-
tation of administrative authority, and the associated problems 
of wastefulness, inefficiency, cumbersomeness, and unrespon-
siveness to the Territory's real needs and aspirations. 
Although it would be too facile to accept the claims without 
reservation, there was (and still is) some validity in the criticism. 
To a large extent, however, the problems were inherent in the 
constitutional status of the Territory. As the Territory has been 
a federal dependency since 1911, its executive and adminis-
trative arrangements have been very different from those of 
the states. The executive functions of government, though 
tempered somewhat by the advent of the Administrator's 
Council, the transfer of some power to elected local councils, 
and the establishment of several statutory authorities from the 
1960s were, until the more far-reaching reforms of 1977, 
dominated by the Commonwealth government. 
The formal lines of executive responsibility were from the 
Administrator or the heads of government departments active 
in Territory affairs to their appropriate ministers, thence to 
cabinet, and finally to parliament. In practice, it was usually 
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quite different. Parliament had neither the time nor the 
knowledge nor the interest to oversee the general adminis-
tration of the Territory except on particularly sensitive areas 
such as Aboriginal affairs or, more recently, the development 
of natural resources. The work of the Committee of Public 
Works of the House of Representatives in assessing the need, 
feasibility, and cost of major works projects in the Territory 
should, however, be noted.' Cabinet works under similar 
constraints, and its particular interests in Territory affairs have 
been the cost of administration and those aspects which have 
been pressed especially diligently by ministers. Thus, both 
policy-making and administration have been largely in the 
hands of ministers and the senior public servants. Unless there 
was a relatively strong minister like Paul Hasluck, public 
servants had a wide degree of freedom in determining Territo-
ry affairs. Even Hasluck apparently had his problems. Referring 
to the attitude of public servants to the Legislative Council, 
he once minuted that "the Councils cannot be used simply for 
the convenience of an Administration but are part of the whole 
structure of Government in the Territories".^ In fact, his recent 
work on the administration in Papua and New Guinea gives 
a clear picture of the power and attitudes of public servants 
working in or associated with the Territories.^ After 1960, the 
Territory legislature played some part in the policy-making 
process, but with the legislative restrictions, the need for 
administrative implementation, and the dependence on federal 
finance, it was necessarily in a minor one. 
With its control over Territory government, the central 
authorities have been able to change the administrative struc-
ture at will. There has been as much experimentation in 
administration as there has in the Territory's constitutional 
development. In the period of Commonwealth control, there 
have been several changes in the form of administration. 
The years before 1946 require only a brief outline. In 1913 
the Northern Territory Public Service was created by or-
dinance. It was organized into a number of departments (Chief 
Secretary, Lands, Mines, Agriculture, Aborigines), the heads of 
which were responsible to the Administrator. In some ways the 
system resembled that of a state, but several state-type activities 
m the Territory were not under the Administrator's control 
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a feature that became characteristic of later Territory gov-
ernance. The original ordinance was repealed in 1928 and 
replaced by a completely new version which organized the 
N.T.P.S. into one department, that of the Government Resident, 
with six branches (Administrative etc.. Mines, Health and 
Aborigines, Education, Police, and Prisons). In 1931 the name 
was altered to the Department of the Administrator, and a 
further branch. Lands and Survey, was added. Ten years later 
the N.T.P.S. was dismembered; its officers, with the exception 
of those in the Police, Prisons, and Education branches, were 
amalgamated into the Commonwealth Public Service. Thus, the 
curious anomaly by which staff of two services were employed 
to administer essentially state-type functions was further 
strengthened. The reorganization of 1941, which was basically 
caused by wartime exigencies, was the beginning of a pattern 
of administration that was to continue until 1972. Owing to 
military control and the disruption caused by the war, the new 
system was not fully implemented till after the return of the 
Territory to civilian control. 
The central feature of the system was the organization and 
development of a local administrative structure, the Northern 
Territory Administration (N.T.A.), which formed part of a 
Canberra-based department—Interior from 1941 to 1951 and 
again from 1968 to 1972, and Territories from 1951 to 1968. 
With population increase and the socio-economic development 
of the Territory, the N.T.A. grew steadily in size and complexi-
ty. From less than two hundred in 1947, it had reached over 
a thousand by the late 1950s and well over three thousand in 
1972. As the following charts illustrate, the organization of the 
N.T.A. became increasingly more intricate as its size increased. 
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Development Division) 
1 
Branches Urban 
Development 
and Town 
Planning 
Lands and Survey 
Local 
Government, 
Community 
Services, and 
Housing 
Transport 
Planning 
Assistant 
Administrator 
(Welfare Division) 
1 
1 
Branches 
Projects 
and 
Services 
Education 
Research 
Assistant 
Administrator 
(Resource Development 
Division) 
1  
Branches 
Forestry, 
Wildlife, 
and National 
Parks 
Animal 
Industry and 
Agriculture 
Mines 
Water 
Resources 
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The rapid growth, the frequent restructuring, and the 
increasing complexity were often seen by critics in the Territory 
as contributing factors to the administrative failings of the 
N.T.A., especially in its later years." But equally serious 
misgivings lay elsewhere. 
In an article on the administrative problems of the Territory, 
one writer claimed: 
The main organisational shortcomings were inadequate delega-
tion, under-staffing, unduly attenuated lines of communication 
and control, the divergence in nature of Northern Territory 
Government business from the regular Commonwealth pattern, 
and the lack of first-hand knowledge of local conditions and needs 
by officers in the Central Office who have the authority to 
approve, reject, vary or comment on proposals advanced by units 
of the Northern Territory Administration.' 
This was again the time-honoured complaint of remote control 
with its familiar effects. Whether the central office was 
organized on a functional basis as it was between 1952 and 
1968 or on a geographical basis as at other times, its supervision 
of Territory affairs was seen, not only by the Legislative Council 
but also by senior professional and administrative officers in 
the Territory,® as the nub of the administrative problems of 
the N.T.A. The administrative solution most favoured was the 
establishment of a separate department for the Territory which 
would be unencumbered by other responsibilities. As far as 
possible it should be domiciled in the Territory, where it would 
be sensitive to Territory conditions and requirements and would 
also remove many of the vexations of remote control. 
A third feature was the continuing presence of other 
Commonwealth departments and instrumentalities adminis-
tering state-type functions in the Territory. Of these, the most 
important areas were in health, education, public works, 
transport, and legal services. The fragmentation of adminis-
trative control and the inadequacy of inter-departmental co-
ordination were also common strictures against the system. And, 
in the organizations concerned, there were complaints similar 
to those of the N.T.A.: too much central control, lack of proper 
delegation, insensitivity to local needs, and the like.^ 
The system was comprehensively reorganized in December 
1972 with the election of the Labor government. The long-
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demanded Department of the Northern Territory (D.N.T.) was 
established, and except for the latter half of 1975, when the 
Department of Northern Australia took its place, it has 
remained the administrative core despite some additional 
divesting of functions to other Commonwealth departments and 
the N.T.P.S. Its headquarters, the Central Office, is located in 
Darwin; only a small Canberra office is maintained. In 1975 
considerable local opposition was directed at the decision to 
relocate the Secretary and some of his senior officers in 
Canberra. The decision was reversed later by the new govern-
ment. Although there was a ministerial commitment in early 
1976 that the present Secretary of the D.N.T. would reside 
permanently in Darwin, he currently maintains residences in 
both Canberra and Darwin and spends much of his time in 
Canberra, leaving the day-to-day supervision to his Deputy 
Secretary. With the reorganization, the size of the D.N.T., as 
opposed to the N.T.A., dropped sharply; the Australian Public 
Service (A.P.S.) component decreased from 2,869 in 1972 to 
1,832 in 1973, although by June 1976 it had risen to 2,266. 
In 1977, however, there was another dramatic drop with a 
further 274 leaving the D.N.T. to join the expanded N.T.P.S. 
Although the creation of the D.N.T. did much to abate the 
volume of criticism on remote control, there was no diminution 
in the Council's (and later the Assembly's) attack on the 
dominance of the D.N.T.'s place in the policy-making and 
administrative spheres. Given the increasing impetus towards 
local self-government, they considered the new department, 
which was wholly concerned with state-type functions, as a 
transitory and short-term development. But, to its critics, the 
continuing expansion in size and structural complexity of the 
D.N.T. seemed to belie that conviction. 
In its short existence, the D.N.T. has undergone several 
organizational modifications, and by 1975 it bore only a slight 
resemblance to the old N.T.A. The following section outlines 
the structure and functions of the 1975-76 model. 
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ORGANIZATION OF D.N.T., 1975-76 
Secretary 
Canberra Office 
(Assistant Secretary) Deputy Secretary 
Divisions 
(First Assistant Secretaries) 
Lands and Resource Social and Constitutional Management, 
Community Development Commercial Development Legislation, 
Development 
Branches 
(Asst. Sec.) 
Urban 
Develop-
ment and 
Town 
Planning 
Lands 
Local 
Govern-
ment 
Services 
Transport 
Planning 
Branches 
(Asst. Sec.) 
Forestry, 
Fisheries, 
Wildlife, 
Environ-
ment, and 
National 
Parks 
Animal 
Industry 
and 
Agriculture 
Mines 
Water 
Resources 
Affair 
Branches 
(Asst. Sec.) 
Social 
Develop-
ment 
Public 
Utilities 
and 
Housing 
Commercial 
and 
Industrial 
Affairs 
Prices and 
Consumer 
Affairs 
Branches 
(Asst. Sec.) 
Constitutional 
and 
Legislative 
Policy 
Fiscal Co-
ordination 
and 
Develop-
ment 
Adminis-
trative Co-
ordination 
and 
Develoj)-
ment 
and 
Planning 
Branches 
(Asst. Sec.) 
Estab-
lishments 
and ADP 
Finance, 
Supply, and 
Transport 
Forward 
Planning 
and Major 
Projects Co-
ordination 
Legislation 
In addition, there are district offices in the other major centres 
—Alice Springs (headed by a regional co-ordinator), Katherine, 
Nhulunbuy, and Tennant Creek (headed by district officers). 
Departmental Role: To deal with the administration of the 
Northern Territory and the Territory of Ashmore and Cartier 
Islands; to work in collaboration with other Australian govern-
ment departments and authorities; to facilitate the orderly 
planning, development, provision and maintenance of services 
and facilities and the effective utilization of natural resources, 
together with the promotion of the political, economic and 
social development of the Territory and its people. 
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Divisional Functions: 
(a) Lands and Community Developments. To provide, ad-
minister and oversee land and municipal services; to 
develop and service urban and town land for residential 
and industrial purposes; to plan and administer road 
development; to liaise with and advise other authorities 
on air, rail, road, and sea transport facilities; to foster the 
development and operation of statutory local government 
authorities. 
(b) Resource Development. To promote and service the basic 
economic resources of the Territory; to protect the 
environment; to carry out resource studies, policy reviews, 
and determination of appropriate programmes; to pro-
vide consultant, extension, information and other services; 
to manage government undertakings such as forest areas, 
mining batteries, etc.; to administer appropriate legisla-
tion. 
(c) Social and Commercial Affairs. To develop policy on the 
provision, extension, and operation of public utilities and 
the commercial management of such utilities; to admin-
ister departmental housing schemes; to provide advice 
and assistance to the Housing Commission; to provide and 
administer child, family, and welfare services and sponsor 
and promote development of community organizations 
for recreational and cultural purposes; to develop, review, 
and implement prices and consumer affairs policy and 
to administer appropriate legislation; to conduct research 
into and develop policy for marketing practices and 
procedures, industrial arbitration, safety, and relations; to 
formulate and review policy in relation to development 
of secondary and service industries and tourism. 
(d) Constitutional Development. To provide high-level poli-
cy advice on the constitutional, legislative, administrative, 
and financial implications of the introduction of self-
government to the Territory. 
(e) Management, Legislation, and Planning. To provide top 
management and line branches of the department with 
a full range of executive, operational, and advisory 
services in relation to ADP, establishments, finance and 
transport, forward planning and major projects co-ordina-
tion, and legislation. 
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With the first instalment of the devolution of local powers 
to the control of the Assembly and the consequent expansion 
of the N.T.P.S. to administer them, the D.N.T. underwent an 
organizational restructuring in mid-1977. The almost surrep-
titious way in which it was done, the disruption of some 
operational units, and the apparent lack of a justifiable raison 
d'etre attracted considerable criticism from both inside and 
outside Public Service circles. As the following chart indicates, 
the new structure, despite the loss of some functions, is little 
less imposing than its predecessor. 
ORGANIZATION OF D.N.T., 1977 
Minister 
Secretary 
Deputy Secretary 
— Information and Public Relations 
Divisions (First Assistant Secretaries) 
Constitutional 
and Co-
ordination 
1 
1 
Branches (Asst. Sec.) 
Planning 
Develop-
ment and 
Co-
ordination 
Constitutional 
and 
Legislative 
Projects 
Management 
Services 
Branches 
(Asst. Sec.) 
Estab-
lishments 
and ADP 
Finance 
Supply and 
Vehicles 
Housing 
Registration 
Offices 
Social and 
Industrial 
Development 
1 
1 
Branches (Asst. Sec.) 
Mines 
Commercial 
and 
Industrial 
Affairs 
Water 
Resources 
Social 
Develop-
ment 
Public 
Utilities 
1 
Lands and 
Rural 
Development 
1 
1 
Branches (Asst. Sec.) 
Forestry, 
Fisheries 
and Land 
Conserva-
tion 
Lands 
Urban 
Develop-
ment and 
Town 
Planning 
Animal 
Industry 
and 
Agriculture 
1 
Canberra 
Liaison Group 
Branches 
(Asst. Sec.) 
Projects and 
Liaison (2 
Ass. Sec.) 
ACT. 
Secretariat 
What will happen to the structure in 1978 and 1979 when 
further powers are transferred is anybody's guess. 
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The heir to the administrative responsibility of the trans-
ferred functions is the N.T.P.S., the early development of which 
has been already outlined. During the 1941 to 1976 period, 
to the original branches. Police, Prison Services, and Education, 
were added Fire Services and the Legislative Council staff, both 
of which had previously been manned by Commonwealth 
public servants. The Education Branch, while it remained a 
part of the establishment until 1968, was a paper component 
only, as both administratively and educationally it was served 
by officers from the South Australian Education Department. 
Since then, community education has been progressively taken 
over by Commonwealth authorities. 
In assenting to the Public Service Ordinance 1965 which 
amalgamated the fire services with the N.T.P.S., it was stressed 
that: 
The Government in advising the Governor-General on this matter 
took the view that the Northern Territory Fire Brigade is in a 
very special category, in that it provides a basic community 
service which, in some respects, is analogous to that given by 
the Police and Prison Services which are already included in the 
Northern Territory Public Service. The fact that assent has been 
given to the Ordinance is not, therefore, a precedent with regard 
to any other part of the Northern Territory Administration, or 
any of the functions carried out by the Administration. On the 
contrary, the Government has indicated that it will not in the 
future accept that any part of the Public Service established under 
a Commonwealth Act can be, in effect, transferred to the Public 
Service of the Northern Territory by the unilateral action of the 
Legislative Council in the passing of a Territory Ordinance.' 
The local politicians did in fact make several later attempts 
to create by ordinance additional branches in the local service; 
at various times they proposed to add local government and 
community services, the motor registration functions, and 
control of prices and consumer affairs. But the transfers were 
always rebuffed on the grounds that they would entail recruit-
ing problems and, more importantly, that— 
the Commonwealth government is responsible for the executive 
government of the Territory. Policy . . . is that the government 
must retain the ultimate right to determine the most suitable 
administrative arrangements through which this responsibility is 
discharged.' 
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As a local service, it was formally responsible to the 
Administrator, owing him certain statutory duties. In practice, 
it functioned merely as a small part of the wider framework 
of an administration dominated by the Corrimonwealth Public 
Service. With the government's attitude to its expansion and 
the lack of financial autonomy and the essential administrative 
infrastructure, it was necessarily dependent on other parts of 
the system. In the case of the Prison and Fire Services, the 
controlling officers were not even members of the N.T.P.S., a 
situation that the Council tried unsuccessfully to alter on a 
number of occasions. The police force, headed by the Com-
missioner, and the legislative staff, after 1965 responsible to 
the President of the Council, had rather more operational 
independence. During the period of the Labor government, 
however, the police force was detached from the Territory 
administration and placed first under the control of the 
Attorney-General's Department and later the Department of 
Police and Customs. Whereas the Commonwealth service's pay 
and conditions of employment were the statutory responsi-
bilities of the Public Service Board, the local service had 
recourse to arbital tribunals. The growth of the N.T.P.S. 
between 1966 and 1976 is given in table 5. 
Table 5. Growth of N.T.P.S., 1966-76 
Police 
Fire Services 
Prison Services 
Department of the Legislative 
Council/Assembly 
1966 
159 
33 
32 
10 
1971 
280 
72 
S9 
13 
1976° 
453 
109 
76 
20 
° There were also three members of the Administrator's staff and eight 
support staff for the Executive Members. 
On the eve of the transfer of powers to local control, the 
Public Service Ordinance 1976 was passed by the Assembly. 
The ordinance radically restructured the service to fit it for 
the increased responsibilities.'" It set out the basic organizational 
structure, the staffing arrangements, and the terms and condi-
tions of employment, and provided for the appointment, 
functions, and powers of the Public Service Commissioner. 
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Five departments were established. These are listed below, 
together with their functions. 
1. Chief Secretary. Constitutional development, legislation, 
servicing of the Executive Council, co-ordination of admin-
istration, environment and conservation, parks and wildlife, 
public service. Aboriginal liaison, some functions in relation 
to the Speaker, staff establishment, and finance. 
2. Finance and Local Government. Finance, local govern-
ment, housing. 
3. Law. Police, civil defence and emergency services, correc-
tional services and parole, aspects of law and justice. 
4. Transport and Industry. Fire services, bush fire control, 
tourism, ports. Motor Vehicle Registry, liaison with Com-
monwealth Department of Construction, aspects of com-
mercial affairs, transport and communications. 
5. Community Services. Public health, consumer protection, 
libraries, museums and art galleries, lotteries and gambling, 
liquor and licensing, weights and measures, community 
grants, recreation reserves' Trusts, liaison in welfare services. 
Each department has a parliamentary head (one of the 
Executive Members of the Territory cabinet) and an adminis-
trative head (Departmental Head). The senior officer in the new 
service is the Director-General, who is also the Departmental 
Head of the Department of the Chief Secretary. Under the 
Departmental Head come the directors (Chief Executive 
Officers) who are each responsible for the administration of a 
unit in the department. In addition, the Public Service Com-
missioner, the Commissioner of Police, and the Speaker of the 
Assembly rank as Departmental Heads for the purposes of the 
ordinance. The departmental structure was altered at the 
beginning of the second Assembly (see note 35, chapter 3). 
The staff of the service comprise the members of the former 
N.T.P.S., the employees of the transferred statutory authorities, 
and specified officers of the A.P.S. Provision was also made for 
the employment of public servants from other services in 
Australia on a specified-period basis. The size of the N.T.P.S. 
in June 1977 was 1,277 (establishment 1,335), made up of 707 
from the former service, 276 from the transferred authorities, 
and 294 from the A.P.S. That number will rise significantly 
as the transfer of powers proceeds, but the increase will be 
94 
The Administrative 
Structure 
tempered somewhat when the decision in principle made in 
July 1977 to remove the police force from the N.T.P.S. 
administrative system is carried through into practice. Large-
scale transfers of federal public servants to other services have 
not been common in Australia, although there has been some 
movement into Statutory authorities; usually the transfer, as in 
the Northern Territory in 1941, went the other way. To achieve 
a satisfactory solution, lengthy and arduous negotiations took 
place between the government, the Public Service Board, the 
A.P.S. unions, and the local executive. The agreement finally 
struck fully protected the former A.P.S. officers' rights to 
transfer back to the federal service and their prior A.P.S. 
conditions of service. Similar staffing arrangements are likely 
to be used in subsequent transfers, but there remains the longer-
term problem of the status of such officers when the Territory 
achieves statehood. In later stages of transfer, the "widest 
possible use" of agency and/or contract arrangements between 
the Commonwealth and the Territory governments has been 
advocated'' in areas of the administrative infrastructure like 
housing, purchasing, transport services, and the Commonwealth 
Teaching Service. It is argued that such devices, properly 
regulated and negotiated, would avoid unnecessary duplication, 
reduce the overall cost of administration, and overcome the 
difficulties of staff retention and recruitment. 
The general administrative system of the Territory in 1977 
could be seen as a tripartite one: the D.N.T. and the N.T.P.S. 
form the first two major strands, the other central government 
departments form the third. Most members of the A.P.S. are 
employed by departments other than the D.N.T., as is evident 
from table 6 which sets out the location of departmental staff 
between 1974 and 1976. 
It is clear from the table that the bulk of the officers are 
in those areas which are customarily state-type activities: 
Attorney-General's, Construction, Education, Health, and the 
D.N.T. Together, they accounted for about 70 per cent of the 
total in 1976. In their submissions and evidence to the Joint 
Committee's inquiry in 1973-74, each department vigorously 
defended its involvement in Territory affairs. With the obvious 
exception of the D.N.T., the others "submitted that the 'state-
type' functions which are the responsibility of their Ministers 
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Table 6. Australian public servants in the Northern Territory (full-time) 
_0 Department, etc. 
Aboriginal Affairs 
Administrative Services 
(Australian Electoral Office) 
(Aust. Govt. Printing Service) 
Attorney-General's 
(Aust. Legal Aid Office) 
Business and Consumer Affairs 
Construction 
Defence 
Education 
Employment and Industrial 
Relations 
Health 
Immigration and Ethnic Affairs 
National Resources 
(Bureau of Mineral Resources) 
Northern Territory 
Postal and Telecommunications 
Primary Industry 
P.M. and Cabinet 
(Auditor-General) 
(Public Service Board) 
Science 
(Bureau of Meterology) 
Social Security 
Transport 
Treasury 
(Australian Tax Office) 
(Aust. Bureau of Statistics) 
Other 
Total 
1974 
1,121 
186 
4 
21 
194 
84 
2,635 
133 
599 
81 
2,403 
29 
2,169 
857 
39 
15 
20 
107 
30 
391 
24 
31 
9 
5 
11,187 
1975 
1,004 
191 
8 
16 
190 
108 
2,719 
111 
717 
79 
2,078 
12 
2,007 
792 
33 
11 
19 
94 
26 
335 
21 
13 
8 
8 
10,600 
1976 , 
724 
202 
7 
16 
159 
15 
56 
2,625 
126 
902 
§2 
2,283 
21 
7 
1,944 
2 
4 
11 
19 
94 
33 
370 
19 
11 
m 
9,717 
Source: P.S.B. Annual Reports. 
Note: The figures for 1974 and 1975 have been adapted as far as possible 
to fit the departmental structure of June 1976. 
should not be transferred to a Territory Executive mainly 
because they are of national importance",'^ a proposition which 
was hotly disputed by the majority of Territory witnesses. To 
buttress their claim to the retention of their functions, they 
"stressed the administrative advantages of centralised control 
and of uniform policies throughout Australia . . . and claimed 
they had a greater expertise and could attract and maintain 
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a larger body of skilled administrators and professional staff".'^ 
While even the most determined advocate of local self-
government or statehood for the Territory admitted the force 
of the latter part of the argument, the centralist convictions 
of most of the departments found little favour even with more 
moderate and sympathetic witnesses.'^ It was true, however," 
that in some areas, especially the socially pivotal one of 
education, the departmental submission did envisage a place 
for increased local participation in policy determination (but 
little need for local control).'^ 
As has already been noted, one of the outstanding areas of 
complaint by the local politicians was the fragmentation of 
Territory administration. One Councillor expressed it thus: 
We must put a stop to the insidious and gradual takeover of the 
Northern Territory by Departments of the Commonwealth which 
is becoming more and more marked as the years go by. The 
Northern Territory is the playground for the people in the public 
service who don't understand government without land.'® 
Behind that viewpoint was the awareness that fragmentation 
would seriously inhibit the scope of and the progress towards 
self-government and sustain the influence of public servants 
over Territory government. In the words of one respected 
writer on public administration in Australia: 
The fragmentation of department responsibilities and the pro-
liferation of Territorial statutory corporations are developments 
which seem likely to hamper the emergence of the local 
democracy and to entrench government by bureaucrats according 
to bureaucratic values.'^ 
To the critics of the administrative system, fragmentation of 
Territory affairs was and would continue to be a major 
contributing cause of the serious problems of duplication and 
waste, inefficiency, lack of co-ordination, slowness of decision, 
and "buck-passing". In one of its frequent attacks on the 
system, the Northern Territory News once labelled it "an Alice-
in-Wonderland situation" characterized by an enormous 
amount of overlapping jurisdiction and a wide scope for 
improvement in efficiency and economy.'* It is true that there 
was a measure of all the shortcomings attributed to the system; 
even the departments admitted to there being some room for 
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improvement. In its turn, the Joint Committee acknowledged 
their existence when it insisted in its reports on the need for 
close consultation and co-ordination of all state-type functions.'^ 
But, from a wider perspective, they were the failings of most 
large-scale bureaucratic organizations. In an area like the 
Northern Territory, however, where government is so omni-
present, they are far more apparent and seem to weigh much 
more heavily. It may be that with the devolution of executive 
responsibility to the Legislative Assembly the traditional com-
plaints will have a narrower scope, but it is also likely that 
they will be replaced with equal force by criticism of the local 
administration. 
The major departments (apart from the D.N.T.) which 
administer state-type activities have Northern Territory 
divisions, controlled by directors responsible to the head of the 
department. Each division is organized into functional com-
ponents which in some cases rival the D.N.T. for structural 
complexity. Although they wish to retain their link with the 
federal departments, they, like the local critics, have argued 
against the degree of central control over their Territory 
operations.^" In the cases of health and education, there has 
been considerable recent discussion on the establishment of 
Territory commissions to administer these services, responsible 
as before to federal authorities or to be transferred eventually 
to local control. In fact, after nearly four years of on-and-off 
discussion, the federal government finally announced in August 
1977 a firm proposal to establish a Northern Territory Health 
Commission.^' Proponents of the commission plan, departmen-
tal or otherwise, argue that it would ensure a greater local 
participation and consequently a more sensitive awareness of 
local needs, and a wider degree of operational and adminis-
trative autonomy. 
As in other parts of Australia, there are also other federal 
departments and instrumentalities that administer national 
responsibilities; table 6 indicates the most important of these. 
In addition, there are a number of statutory authorities created 
by federal legislation which maintain staff in the Territory: 
Australian Atomic Energy Commission, A.B.C., Australian 
National Railways Commission, A.S.I.O., Australian Steve-
doring Industry Authority, Commonwealth Police Force, 
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C.S.I.R.O., Commonwealth Teaching Service, Darwin Re-
construction Commission (scheduled for disbandment by the 
end of 1977), Australian Postal Commission, Australian Tele-
communications Commission, Overseas Telecommunications 
Commission (Australia), Australian National Airlines Com-
mission, and the Commonwealth Banking Corporation. 
Aside from the elective part of local government, the final 
significant elements of Territory administration are the statu-
tory authorities and boards constituted under local ordinances. 
The more important are listed in table 7 with their enabling 
ordinances, their dates of inception, and their basic functions. 
Table 7. Major statutory bodies 
Authority Ordinance Date Functions 
Housing 
Commission 
Port Authority 
Housing Ordinance 
Ports Ordinance 
Museums and Art Museums and Art 
Galleries Board Galleries Ordinance 
Tourist Board Tourist Board Or- 1962 
Reserves Board" National Parks and 
Gardens Ordinance 
Darwin Community Darwin Community 
College College Ordinance 
1959 To provide housing ac-
c o m m o d a t i o n for 
eligible persons. 
1962 To regulate, manage 
and control declared 
ports; to control ship-
ping movement there-
in; to provide and 
maintain facilities for 
navigation and ship-
ping. 
1965 To establish or acquire 
and to control and 
main ta in museums 
and art galleries; to de-
velop appreciation for 
culture and learning. 
To develop and foster 
tourism; to establish 
and operate a tourist 
bureau. 
To control, manage 
and develop land in 
accordance with re-
serve purposes. 
To provide post-secon-
dary educational facil-
ities. 
1959 
1973 
The Reserves Board was replaced by a Territory Parks and Wildlife 
Commission when assent was given to the Territory Parks and Wildlife 
Ordinance 1976 in mid-1977. 
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All except the Darwin Community College were transferred 
to the control of the local Assembly in 1977, as were several 
other minor boards,^^ and incorporated into the new N.T.P.S. 
structure. Although the major authorities gained the right to 
employ their own staff and maintain their own accounts, they 
were in the final analysis dependent for most of their resources 
for staffing and operational expenses on federal funding. Their 
financial claims, moreover, were subject to review by the 
departments with which they were associated. In the case of 
the authorities attached to the D.N.T., the authorities' estimates 
became part of total departmental estimates. A similar pro-
cedure will no doubt be followed by their new masters, the 
Territory Executive. Whereas under the old system the ex-
ecutive heads of the transferred authorities reported to public 
service officers, in the N.T.P.S. they are responsible directly to 
a Territory Cabinet Member. 
The Territory experience with statutory organizations has 
been similar in some respects to those of other administrative 
systems in Australia. Large numbers of regulatory and advisory 
bodies have been established in the professional, cultural, 
economic, and social activities in the Territory." Until the 
decision in July 1977 to establish an independent Electricity 
Authority by mid-1978, there were, however, no Territorial 
authorities controlling public utilities. Despite suggestions by 
the government in the late 1960s that it would welcome an 
initiative in that direction, nothing was done in the face of 
the vigorous opposition of the elected Legislative Councillors 
who saw it simply as a device for transferring the cost of the 
services from the government to the consumers. They were 
equally unimpressed by the argument that setting up such 
authorities was an appropriate method of extending self-
government. By way of contrast, it is interesting to note the 
enthusiasm of the local politicians in more recent years for the 
establishment of statutory commissions to take control of 
education and health services, bearing in mind the caveat 
against the effect of "the proliferation of Territorial statutory 
corporations" on the efficacy of self-government in the future. 
That interpretation notwithstanding, the creation of statutory 
bodies did have advantages in a situation where local partici-
pation in government was meagre. They did give opportunities 
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for non-public servants to make some contribution in the 
spheres of policy and administration. Membership of the 
governing bodies was drawn from the community at large 
except where places were reserved for government or pro-
fessional expertise. Particularly in the major organizations, the 
initial membership included many public servants and Legisla-
tive Councillors, but the tendency in later years was for the 
Administrator's Council to appoint members from other sec-
tions of the community. 
From what has already been written, it is obvious that a 
significant proportion of the Territory's population is in some 
degree or other paid out of the public purse. There is 
considerable confusion about the proper proportion. In the Joint 
Committee's hearings, figures from 30 per cent to 45 per cent 
were suggested by various witnesses. There is no doubt, 
however, that it is very high, considerably above the national 
average of just over 20 per cent and second only to the A.C.T.'s 
55 per cent. The precise figure is an elusive one and depends 
to a large extent on what particular groups in the community 
are counted. 
The largest group of public employees is, of course, the A.P.S. 
Its growth in recent years is summarized in table 8. 
Table 8. Public servants employed under Public Service Act, 1954-76 
Year 
1954 
1961 
1966 
1971 
1974 
1975t 
1976 
Population 
of N.T. 
33,632° 
44,481 
56,504 
86,390 
101,200 
87,600 
97,090 
No. of 
A.P.S. 
2,351 
3,371 
5,342 
7,973 
11,187 
10,600 
9,717 
Labour Force 
(Approx.) 
9,200 
14,200 
19,150 
39,200 
45,000 
36,400 
43,100 
Approx ;. % A.P.S./ 
Labour Force 
25 
24 
28 
20 
25 
29 
23 
Sources: P.S.B. Annual Reports, N.T. Statistical Summaries, A.B.S. publica-
tions. 
° Includes estimated Aboriginal population of 17,163. 
t Reflects the impact of Cyclone Tracy on Darwin's population. 
To the number of the A.P.S. must be added other categories 
of public employees, which include defence service personnel 
and the staffs of the educational services, local government 
bodies, statutory authorities not employed under the Public 
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Service Act, and the N.T.P.S. A more significant exercise is to 
relate the size of the labour force with the estimated total of 
government employees. Using the figures for 1974 and 1976, 
the proportion was about 35-37 per cent. 
Two other factors must be borne in mind. In the first place, 
because of the numbers of government employees and the high 
dependence on government expenditure, a large part of the 
private sector employment and activity could perhaps also be 
classified in the category of those who are sustained from the 
public purse. That is particularly relevant to the service and 
construction industries. Secondly, in assessing government in-
volvement, it must be remembered that over a quarter of the 
population are Aborigines, whose employment characteristics 
tend to distort the overall Territory picture. 
In the early post-war years, considerable difficulty was 
experienced in attracting people to work in the public sector 
in the Territory. The annual reports of the Public Service 
Board, at least to 1960, regularly noted that difficulty. Since 
then, however, the situation has improved, except for certain 
categories of professional staff, such as doctors, engineers, and 
social workers, which have remained a continuing problem. 
The better response to recruiting would appear to have been 
linked with the growing awareness that the living conditions 
in and the ease of communication with the major centres in 
the Territory had dramatically improved. Additional incentives 
were the opportunities that a term of Territory service gave 
to promotion prospects and the financial inducements provided. 
Public servants generally receive a district allowance to offset 
the higher cost of living, tropical leave and leave travel 
entitlements, relatively cheap rental housing, and furnishings, 
and, until the cyclone at least, an attractive home purchase 
scheme. ^ ^ 
Large sections of the non-government sector hold, almost as 
an article of faith, that the public service, especially the A.P.S. 
component, sees employment in the Territory as a necessary 
evil, and one that should be borne for the shortest possible time. 
There are, of course, many public servants who stay only for 
a short period, but trends before the cyclone indicated that a 
surprising proportion (about 75 per cent) remain for longer 
terms and make significant contributions to community life. 
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The trend to increasing permanency was most marked, not 
unnaturally, in the D.N.T. and, more narrowly, the corps of 
professional officers who operate in the areas concerned with 
state-type activities. Indeed, there has been some degree of 
tension between the professional and the administrative/clerical 
arms of the public service throughout the post-war period. ^ ^ 
While that situation is common in all administrative systems 
in Australia, it was accentuated by the relative smallness and 
nature of the Territory system. One of the contributing factors 
to that tension was the apparent difference in commitment to 
the Territory of the two groups. 
The general attitudes of public servants to the constitutional 
future of the Territory cover the whole range of possible 
avenues. But the opinion of the major service organizations, 
the Administrative and Clerical Officers' Association (A.C.O.A.) 
and the Australian Public Service Association (A.P.S.A.), is 
unambiguous. In their submissions to the Joint Committee,^* 
and at frequent later intervals, they argued vigorously against 
the concept of self-government for the Territory. Not only did 
they stress the financial and administrative disadvantages to the 
Territory and seek to protect the position of their members; 
they also showed themselves to be opposed philosophically to 
statehood or even a limited devolution of powers to the local 
Assembly. It is no secret that many (and perhaps a majority) 
of public servants hold the Assembly in small regard and are 
contemptuous of the abilities, claims, and arguments of local 
politicians, a sentiment which is cordially returned. 
One of the ploys used by the elected Councillors in their 
campaign against what they considered to be an irresponsible 
bureaucracy was the repeated attempts, six times in all between 
1966 and 1972, to gain assent for an Administrative Actions 
(Investigations) Bill, which sought to establish a Territory 
ombudsman to investigate complaints. Each time, the measure 
failed to gain approval from Canberra. Moreover, partly in 
response to that failure, the Council in 1971 set up a Committee 
on Administrative Actions. It soon succumbed to legal challerige 
on the grounds that the Council did not have the authority 
to establish such a committee. The major reason for the 
government's opposition to the local ordinance was that the 
appropriate approach to a Territory ombudsman was to estab-
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lish the office as part of federal legislation to police the whole 
of the national service's operations. Legislation was finally 
introduced by the Labor government in 1975 and came to 
fruition under the Coalition a year later. By the act, a Deputy 
Commonwealth Ombudsman was provided for and the office 
is expected to be filled in 1978. As part of the proposals for 
future constitutional development, however, the federal gov-
ernment indicated that it would make provision to exclude the 
N.T.P.S. from the Ombudsman Act. In its turn, the Majority 
Party gave legislative priority to the establishment by Territory 
ordinance of an N.T.P.S. ombudsman. 
As has been mentioned above, the non-government part of 
the Territory's population tends to view the public service with 
some suspicion. Many outside the public service would agree 
with the findings of a Royal Commission on Australian Govern-
ment Administration's task force: 
Requirements needed to create conditions for the opportunity for 
a prosperous and satisfied community in the Northern Territory: 
the opinion of the community at large should be considered and 
not as at present, mainly the public sector, as occurs under the 
present system. ^ ^ 
Generally, however, overt antagonism only erupts when partic-
ularly unpopular government decisions are made or when the 
public servants flex their political and industrial muscle in 
defence of their privileges. 
On the other hand, many of the conditions of service of the 
A.P.S. have been accepted by private industry and passed on 
to its work-force, although there is resentment at both the cheap 
and often superior accommodation supplied by the Com-
monwealth to most of its employees,^* and the rates of 
government pay. Government jobs, moreover, especially in 
Darwin, where it has been calculated that over half the work-
force is paid by the public purse, provide the main avenue 
for local employment. Most of the senior positions in the A.P.S. 
have been filled from outside the Territory, but significant local 
job opportunities exist in the lower echelons of the 
Administrative/Clerical Division and in the Fourth Division— 
clerical assistants, typists, technical officers, industrial workers, 
day labour, and the like. To this must be added similar 
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prospects in the local service, the Territory authorities, and 
other instrumentalities. The rate of turnover in many of these 
lower-paid categories is quite astonishing, a reflection perhaps 
on the transient nature of the population, the mundane level 
of work demanded, or the quality of those employed. 
Except for a brief break in 1919 and the experiment with 
Government Residents between 1926 and 1931, the office of 
Administrator has persisted throughout the period of Com-
monwealth control. An indication of the role and status of the 
Administrator before 1946 has been given above. ^® The early 
Administrators, particularly Dr J.A. Gilruth, F.C. Urquhart, 
and R.H. Weddell, with their involvement in the turbulent 
social and industrial conditions of the time, added many 
colourful incidents to Territory history. Nevertheless, they 
chafed under the administrative constraints to their authority, 
notably their inadequate local independence and their lack of 
control over the full range of administrative functions in the 
Territory. C.L.A. Abbott, looking back on his term of office 
from 1937 to 1946, was generally appreciative of the support 
and hearing he received from Canberra, but he held similar 
views to his predecessors. In Australia's Frontier Province he 
wrote: 
The present system is unsatisfactory, will always be difficult, and 
should be changed. There is too much strain and pull between 
the Department of the Interior in Canberra and the Adminis-
tration in Darwin.''" 
The position of the Administrator was, in his opinion, too 
fimited: 
In major matters, the Administrator cannot take immediate 
action, he can only make recommendations, and frequently my 
recommendations were so altered and whittled down, or con-
sideration and discussions so delayed that they were of little use 
when they returned." 
In the post-war period, with developments in the political 
and administrative spheres, the position of Administrator, never 
very strong, declined markedly in importance; by 1977 it was 
in the traditional sense of little real consequence. Indeed, 
during the debate on constitutional advance in 1973 there was 
some speculation that the office would not be retained. Another 
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measure of its growing impotency was the absence in recent 
years of criticism by the Legislative Councillors, except in 
respect of his handling of the Administrator's Council; they 
understood that power lay elsewhere. It is convenient to treat 
the Administrator's role in that period in its administrative and 
political dimensions. 
The Administrator is appointed by and during the pleasure 
of the Governor-General on the advice of the government of 
the day and is specifically charged "with the duty of adminis-
tering the government of the Territory on behalf of the 
Commonwealth . . . in accordance with the tenor of his 
Commission and in accordance with such instructions as are 
given to him by the Minister".^^ Therein, as has been seen, 
was the basic constraint on the Administrator. As the means 
of communication between Canberra and Darwin improved, 
so the constraint tightened. The elected Legislative Councillors 
were convinced that the installation of telex machines in 
Darwin in the mid-1950s spelt the end to any semblance of 
independence by the Administrator in that they ensured a 
constant and virtually instantaneous flow of direct instructions 
from the central office of the controlling department. It is 
difficult to dispute that judgement. 
Until 1961 the Administrator, although he was not part of 
the Commonwealth Public Service, held special powers which 
enabled him to direct and control the N.T.A. as its chief officer. 
By an amendment to the Public Service Act, those powers were 
transferred to the newly created position of Assistant Adminis-
trator (Administration, Services, and Finance) who was directly 
responsible to the Secretary in Canberra. Subsequently, they 
became vested in the Deputy Administrator, an additional 
position created in 1972, and, with the establishment of the 
D.N.T. and the demise of the N.T.A., in the Secretary of the 
new department. Although the stated reason was to relieve the 
Administrator of onerous routine duties, the real reasons for 
the initial change remain somewhat obscure. It was suspected 
that the penchant of the then Administrator and the single 
Assistant Administrator to short-circuit departmental and 
Treasury regulations and to sympathize with some of the 
aspirations of the elected Councillors played some part. The 
administrative functions of the Administrator were reduced by 
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that measure virtually to those few vested in him by Territory 
Ordinances. He did remain as head of the N.T.P.S. but, in 
practice, as has been shown, that service operated merely as 
a part of N.T.A. It is rather ironical to note that the members 
of the Administrator's personal staff were until 1976 members 
of the national public service. One additional title that he did 
hold until 1964 was that of Commissioner of Police. There, 
again, his power was more apparent than real, as the opera-
tional control of the police was left largely to the 
Superintendent. ^ '^ 
The role of the Administrator's Council and the part the 
Administrator played in its deliberations have already been 
discussed in some detail.''^ Nevertheless, it should be noted here 
that, even in the Council, the Administrator was subject to 
ministerial instructions, particularly with regard to the matters 
to be discussed. Also on the Council was the senior official 
member, one of the Assistant Administrators, and much of the 
advice that was eventually accepted stemmed from the 
bureaucracy. 
The major post-war accretion to the Administrator's function 
was his involvement with the Legislative Council. From 1948 
to 1965 he served as its President. However, except for the 
first Council, he did not take an active part in its proceedings. 
A.R. Driver, in fact, was the only Administrator to join into 
debate (and then but occasionally) and to vote in Council 
divisions. The latter participation, however, was forced upon 
him by the inclination of one official member in 1948 to ally 
himself with the elected element, a situation that necessitated 
the use of both the deliberative vote and the casting vote of 
the President. Initially, he had certain parliamentary discre-
tions, but, as the Council's business procedures were formalized, 
its normal sessions routinized, and provision was made for 
extraordinary meetings, they ceased to be important weapons 
at his disposal. While under the terms of the Northern Territory 
(Administration) Act he had statutory obligations with regard 
to the assent and reservation of bills and the introduction of 
financial measures to the Council, they were basically mech-
anical devices which allowed him little, if any, independent 
action. 
As part of the programme for constitutional development in 
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1978-79, the federal government has proposed that the office 
and title of Administrator remain but, in matters relating to 
his appointment and, if necessary, to the withdrawal of his 
commission, a convention should be established that the Chief 
Secretary of the Territory be consulted. Moreover, the section 
in the Northern Territory (Administration) Act that charges the 
Administrator with the responsibility of administering the 
government of the Territory will be repealed.''^ 
Therefore, in any realistic sense, the Administrator cannot 
be seen at present as a vital cog in the machinery of government 
in the Territory. He still remains the official representative of 
the Australian government, enjoys the salary and perquisites 
commensurate with that status, and carries out what in the 
states would be gubernatorial social and public relations 
functions. It is perhaps paradoxical that the recent and proposed 
constitutional changes, while reducing his nominal authority 
even further, may fashion for him a more positive role as an 
effective liaison between the central government and the local 
executive and as a valuable guide and mentor for the latter 
in its early years of operation. 
Over the years there has been considerable local criticism 
of the practice of designating a senior public servant as Acting 
Administrator in the event of the Administrator being absent, 
for whatever reason, from his post or between substantive 
appointments. Twice in recent years there have been periods 
of many months during which either the Secretary or the 
Deputy Secretary of the D.N.T. has acted as Administrator. It 
was considered that it was inappropriate for a public servant 
to handle the Administrator's assent powers and control the 
business of the Administrator's Council. Yet there was a certain 
irony in that argument, because the Administrator had long 
been accused of being in the pocket of the public service, and 
logically, therefore, whether he or the Secretary fulfilled the 
functions was of little moment. In 1976 the criticism was muted 
by the appointment of the Chief Judge of the Territory 
Supreme Court to act as Administrator when necessary. 
Paul Hasluck has recently set out the qualities which he 
looked for when he was considering the appointment of an 
Administrator for the Territory of Papua and New Guinea in 
1952.''® He emphasized five qualities: professional qualifications 
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and skill in public administration; the ability to ensure that the 
government's policy was put into effect in a way that fitted 
the Territory's "needs, interests, shortcomings, and oppor-
tunities"; the political attributes which would enable him to 
carry out his functions without causing conflict between him 
and the government; the personal characteristics befitting of 
the local "head-man"; and the capacity to inspire his sub-
ordinates and the general populace. Rightly, he saw that 
description as "a picture of a superman". It can fairly be said 
that none of the post-war Administrators of the Northern 
Territory measured up to that ideal. Nor, in all fairness, could 
they have been expected to, given the basic constraints and 
political and administrative developments during the post-war 
period. 
Of the eight Administrators since 1947, four had been federal 
politicians (R.L. Dean, F.C. Chaney, J.N. Nelson and H.A. 
England), two had been state politicians (F.J.S. Wise in West 
Australia, and R.B. Nott in New South Wales), and there was 
an engineer (A.R. Driver) and a permanent public servant (J.C. 
Archer). In addition. Wise, Nott, and Chaney had had min-
isterial experience. Therefore, the majority of the incumbents 
did possess some experience in public administration, and there 
was no doubt that they were aware, or were made aware, of 
the government's policy concerning the Territory despite what 
they may have believed in private of its effect on the region. 
There is little evidence of serious conflict between the govern-
ment and the Administrator. Indeed such conflict, if it existed, 
remained necessarily private and doubtless it would have been 
resolved in the government's favour. It is clear, moreover, that, 
after the pruning of his powers in 1961, the Administrator 
possessed little real capacity to cause conflict. The only Admin-
istrator who was thought to have left his post in some 
government disfavour was, ironically enough, the public ser-
vant. Archer, nicknamed irreverently "Cautious Clarrie" at the 
time but regarded later in a different light by the local 
politicians. Long-time Territorians have generally compared 
later Administrators unfavourably with the earlier incumbents 
in regard to their personalities, capacities, and impact. The 
more intimate nature of the Territory in the 1940s, 1950s, and 
early 1960s and the enhanced role of the Administrator 
certainly played a part in that comparison. 
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It is of some final interest in this context to note that, during 
the Coalition's years of government from 1949 to 1972 and 
from 1975, of the politicians appointed, two were Labor men 
(Wise and Nott) and three were of the government's political 
persuasion (Dean, Chaney, and England). On its part, a Labor 
government appointed, as its only political choice, Jock Nelson 
in 1973. Nelson, of course, was the first native son to hold the 
position, and his selection met with almost universal approval. 
The cost to the Australian taxpayer of maintaining the large 
government work-force is high. Using the 1976/77 Budget 
estimates, the salaries and allowances for the D.N.T. alone 
(including the old N.T.P.S. and the police force) amounted to 
$29,483,700 based on an average employment of 2,320. Other 
sizeable and identifiable costs of a similar nature were: educa-
tional services, $28,150,000 (average employment, 2,424); hos-
pitals, $17,525,000 (1,497); and health services, $8,369,000 
(839). To these figures must be added employees in other areas 
and the cost of the special Northern Territory conditions of 
service. Salaries and related payments accounted for about 22 
per cent of the total Territory allocation and about 47 per cent 
of the non-capital expenditure. 
Administering the Territory has involved the Commonwealth 
in rapidly escalating financial commitments. From a figure of 
about $60 million in the mid-1960s, expenditure had, ten years 
later, reached nearly $450 million. The latter amount was, of 
course, inflated by the $146 million appropriated to the Darwin 
Reconstruction Commission, although it should be remembered 
that the Commission, in addition to reconstruction, controlled 
all new projects within an area of forty kilometres around 
Darwin. Under the Liberal-Country Party government, expen-
diture rose steadily but relatively slowly: from $58.45 million 
in 1966/67 to $139.3 million in 1972/73—an average annual 
increase of 20 per cent. With the Labor government in office, 
there was a steep increase in Budget appropriations: in 1973/74, 
$187.4 million; in 1974/75, $267.7 million; and in 1975/76, 
$438.9 million ($325.2 million ff the Darwin Reconstruction 
Commission amount is excluded). That represents an average 
annual increase of 44 per cent. Even with the high inflation 
levels, that was a significant jump. The main areas of expansion 
were in education, health, housing, and Aboriginal affairs. 
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In fine with the general spending restraints of 1976/77, the 
Territory Budget estimates of about $450 million was a 
dramatic reversal of recent growth. The major broad expen-
diture categories were: Aboriginal affairs, $38.3 million;" 
education $57.23 million; health $52.08 million; construction 
$8.0 million; the D.N.T. (including the police, the N.T.P.S., and 
the Territory statutory authorities) $92.48 million; and the 
Darwin Reconstruction Commission, $145.99 million. Of the 
total, approximately 47 per cent is allotted to the 
administrative/operational votes and 53 per cent to the 
capital/plant and equipment votes. The provision of govern-
ment funds is subject to the normal budgeting cycle of 
departmental estimates, ministerial approval. Treasury scrutiny, 
endorsement by the cabinet, and formal ratification by the 
parliament in the various appropriation legislation. 
The D.N.T. has traditionally been the agency that has 
collated, received, and dispensed the finances for the Territory 
statutory authorities, local government bodies, and community 
organizations. That responsibility has won the department few 
friends in those areas. Four functions, the Legislative Assembly 
Executive staff and services, the Assembly staff and services, 
the police, and more recently, the Darwin Reconstruction 
Commission, operated under separate votes, although they were 
under the general aegis of the D.N.T. With the transfer of 
powers to the Territory Assembly, a "one-line" appropriation 
was granted for the 1977/78 financial year for funding of the 
transferred functions. That was subsequently apportioned by 
the Territory government. The amount of the vote ($50 million 
in 1977/78) naturally depends on prior detailed discussions with 
the Treasury and the government. 
A necessary corollary to the Executive's limited financial 
independence will be pressure from the central government to 
raise the level of receipts, not only from services under the 
Executive's control but also from stamp duties which have 
remained deliberately depressed by the Territory legislature's 
refusal to adjust them as part of their constitutional campaign. 
Such action will not be politically popular with Territory voters. 
In fact, in the 1977/78 Budget, a sum of $6 million additional 
revenue was included, the break-up of which is to be decided 
by the Territory Cabinet. The Territory's first-ever supply bills 
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to bridge the gap between the end of the 1976/77 financial 
year and the federal Budget were brought down in June 1977 
and the initial Territory Budget in September. Against the 
massive expenditure of federal funds, the estimated revenue 
that can be easily identified from Territory sources was paltry. 
In 1976/77 the major items were $32.05 million from D.N.T. 
services, $11.65 million from hospital charges, $1.61 million 
from the Attorney-General's Departmental charges, $131,000 
from education services, and $400,000 from stamp duties. In 
all, these receipts totalled $45.84 million (excluding payroll tax) 
which was barely 10 per cent of expenditure. The position in 
the current financial year 1977/78 is likely to be less dramatic; 
as against an expenditure of $478 million, receipts are estimated 
to total $66.4 million or 13.9 per cent of expenditure (excluding 
payroll tax). The question of the proper size of Territory 
revenue is, and has been, a contentious issue. Territory politi-
cians, both local and federal, have long maintained that receipts 
are considerably higher and that other payments should be 
taken into account before a reasonable bookkeeping exercise 
can be made. Recently, one member of the As.sembly expressed 
it thus: 
I believe that $46m is to be raised in these specific charges in 
the Northern Territory. Add to this the very significant factor 
of personal tax, company tax, payroll tax, customs and excise— 
and I do not need to mention what the alcohol consumption in 
the Northern Territory is like; we must make a significant 
contribution in that area—sales and other indirect taxes. I believe 
that the total revenue raisings . . . could well exceed $100M in 
the Northern Territory.'" 
To this, many would add that a large proportion of company 
tax is paid outside the Territory. 
With the projected creation of a government of the Northern 
Territory in July 1978, it will be necessary to establish central 
financial control instrumentalities such as a Treasury and an 
Audit Office and a Territory Consolidated Revenue Fund to 
receive all revenues and to disburse all approved expenditure. 
These tasks, already the subject of considerable discussion and 
negotiation, will require a high level of priority and much 
intergovernmental co-operation in order to be implemented 
successfully. 
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One brief final point should be made about Territory 
finances. The financial year of 1 July to 30 June is not well 
suited to Territory conditions, especially in relation to capital 
expenditure. Construction work is hampered and communica-
tions are disrupted by the Wet, making it difficult to meet all 
commitments. The situation, however, has become easier in 
recent years with better forward planning, a "rolling" capital 
programme of works in progress and new works, and improved 
communications. 
During the period of Commonwealth control to 1977, the 
Territory's administrative system remained fundamentally the 
same; the changes that occurred were really variations on one 
theme: the first basic departure was in 1977. In a bare two 
and a half years, if all goes according to plan, an administrative 
revolution will have taken place in the Territory. 
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Local Government 
It has become almost a political cliche to see local government, 
the third tier of government, as "the poor relation" of the 
Australian political system. Local government bodies derive 
their power essentially from legislative and regulatory enact-
ments of higher authority, and, in the Australian context, that 
authority has usually been the state government. Despite efforts 
by the central government in recent years to alleviate the 
financial situation of local government bodies, they remain 
dependent on their parent for the major part of their sup-
plementary finance. Similar constraints operate in the Northern 
Territory, but there, from 1915, local government was the 
creature of the central government. In 1977 the control of local 
government was transferred to the Territory Executive, thus 
making the Territory situation more analogous to the traditional 
Australian pattern. 
The development of local government in the Territory, like 
so much else in the region's political history, has been limited 
and slow moving, with the usual admixture of failure, hardship, 
and conflict between the central government and the local 
community. Even today, effective local government exists in 
few parts of the Territory, and, by and large, its functions are 
considerably circumscribed. Although it is convenient here to 
treat local government as a separate topic, it must be remem-
bered that its development, at least in the post-war years, 
formed an integral part of the wider constitutional debate and 
must be placed firmly in that context. 
It is rather strange in view of the present situation that the 
history of local government in the Territory reaches back to 
1874, a mere five years after the foundation of Palmerston. 
In July of that year, the Palmerston District Council was 
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established. It was to survive, albeit for much of the time 
tenuously, until 1915. The major problem that confronted the 
council was that which has bedevilled local government bodies 
ever since, lack of financial resources. Its penury was the result 
of the small number of ratepayers, the many absentee land-
holders, and the difficulty of enforcing payment of rates. 
The District Council was replaced in 1915 by the Darwin 
Town Council. Under the new arrangement, the old rate-payer 
franchise was abolished and control of the town was vested in 
a council of seven members, four to be elected on adult 
suffrage, two to be appointed by the Administrator, and the 
other to be the Government Secretary ex officio. The composi-
tion of the council was a compromise between the then Labor 
government's allegiance to universal voting and its intention 
to wield a degree of direct control over the council's affairs. 
In 1922, adult suffrage was in turn abolished and a franchise 
based on property qualifications was substituted. That change 
was largely a response by a non-Labor government to the role 
that the council had played in supporting the actions of militant 
trade unionists in their anti-Administration campaign in the 
preceding years. Such support was understandable, because the 
unionists formed the bulk of the municipal electorate. To the 
Administrator of the time, F.C. Urquhart, the change was— 
a most beneficial enactment, the good effects of which were 
speedily manifest, as at the next municipal election a council with 
a fair representation of property-holders were returned instead 
of as formerly a continuous majority of socialistic extremists whose 
tender mercies towards property-holders were indeed cruel' 
When Labor was returned to office in 1929, the policy of adult 
suffrage was resurrected. Although it was never in fact enacted, 
one consequence of the proposal was the resignation of the 
Mayor and councirin protest. They were replaced by appointed 
members who qualified under the existing legislation and the 
majority of whom had either been councillors or had offered 
for election as councillors in the past. The appointed council 
continued in office until 1937 when it was abolished at its own 
request. 
A number of reasons were advanced by the council to support 
its decision. Of these, the most important was inadequate 
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finances, a situation which, as with its predecessor, had plagued 
the council from its inception. The position, however, had 
steadily worsened in the 1930s under the impact of the 
Depression; in 1936/37, income from rates was £1,700 as 
opposed to £2,800 in 1921/2. At the time of its abolition, the 
council had available for its general purposes only about £4,200. 
Government assistance was usually limited to an annual subsidy 
equivalent to half the rateable income, and the government 
did not pay rates on its offices or dwellings. As a consequence 
of the council's straitened circumstances, the town was "drab, 
uninviting, [and] apparently uncared for".^ The council also 
argued that the influx of population caused by the sudden 
increase in defence activity after 1934 imposed intolerable 
strains on its resources. Thus, as Darwin was becoming more 
and more a government town, it was only logical that the 
government should assume complete control and financial 
responsibility. Other contributing factors were the apathy of 
the electors, the difficulty of the council in resisting the still 
considerable, although waning, power of the unions, and the 
problem of attracting suitable candidates for municipal office. 
In the latter case, it should be noted that occupiers of 
Commonwealth housing could not vote, a prohibition which 
excluded a large part of the population from participation in 
local government affairs. 
Notwithstanding the manner of its passing, the council could 
lay claim to some achievements. In a later report on local 
government, the Town Clerk during the last years of the 
council, R.S. Leydin, stoutly defended the council's record: 
So much uninformed and unbalanced criticism has been pub-
lished about Darwin that the achievements of its small population 
during the period of local self-government have been quite 
overlooked. Having regard to the size of the population, the 
limited resources of the Town and its special difficulties, these 
appear in retrospect to be quite remarkable." 
He went on to provide a summary of those accomplishments 
which covered a wide range of municipal activities: the 
construction and maintenance of roads, footpaths, drainage, 
buildings, cemeteries, and recreational facilities; and the pro-
vision of the usual administrative services of local government. 
In particular, he pointed to the council's part in establishing 
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a continuous electricity service from its own resources." 
After the demise of the Darwin Town Council, total responsi-
bility for the provision of municipal services to the communities 
of the Territory passed to the central government through its 
agencies in the Territory. The change was given statutory 
authority by the Darwin and Alice Springs Administration 
Ordinances in 1937; control of those areas was vested in the 
Administrator, who was empowered to make regulations for 
municipal government. Although rates continued to be levied 
in Darwin, residents in other areas escaped that liability. The 
transfer of control in Darwin certainly was followed in the next 
five years by the upgrading of the town's amenities and 
environment, but much of the improvement should properly 
be attributed to the increasing importance that the government 
attached to Darwin for defence purposes rather than to the 
transfer itself.^ Similar developments took place in other 
communities "down the track" in both the pre-war and the 
war years. 
Urban growth has been a significant factor in the post-war 
Territory. In table 9, the populations of the major centres 
between 1947 and 1976 are set out. 
Table 9. Population of major urban centres 
Darwin (Greater) 
Alice Springs 
Katherine 
Tennant Creek 
Nhulunbuy 
Northern Territory 
Major urban centres 
as % of N.T. 
1947 
5,208 
2,078 
371 
695 
— 
10,868 
76.1 
1954 
8,071 
3,017 
596 
977 
— 
16,469 
77 
1961 
15,477 
4,748 
876 
1,368 
— 
44,481 
49.05 
1966 
21,671 
6,390 
1,506 
1,065 
— 
56,504 
54.2 
1971 
37,060 
11,179 
2,522 
1,794 
4,400 
86,390 
66 
1976 
43,344 
14,149 
3,127 
2,236 
3,552 
97,090 
68.4 
Source: Censuses. The figures given are not strictly comparable, as district 
boundaries were not the same in the censuses. Figures before 1971 
exclude full-blood Aborigines. 
Two features clearly stand out: the rapid growth, especially 
from the late 1950s, and the importance of Darwin and, to 
a lesser extent, of Alice Springs in the population distribution. 
Essentially, the non-Aboriginal population has been an urban 
one and its small size and scattered nature in rural areas has 
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given little prospect to the development of local government 
in the form of shire councils except perhaps for the rural and 
semi-rural fringe areas of Darwin. There have been, however, 
recent experiments in forms of local government for the 
Aboriginal communities outside the major centres. In the post-
war period, therefore, the evolution of local government has 
been largely concerned with the urban centres of Darwin, Alice 
Springs, Katherine, Tennant Creek, and Nhulunbuy. 
After the resumption of civilian control, the pre-war situation 
was restored, with the exception that no local government rates 
were levied anywhere in the Territory. Responsibility for 
municipal affairs was divided among a number of departments, 
the most important of which were Interior, through the 
municipal section of the Administrative Branch of the N.T.A., 
Works and Housing, and Health. As in other administrative 
areas, there was a "substantial and important overlapping" of 
functions which caused problems of planning and management® 
and attracted much community criticism. 
As peacetime conditions in the Territory gradually reasserted 
themselves, the government turned its attention to the future 
of civic administration. Late in 1950 the then Government 
Secretary, R.S. Leydin, was commissioned to prepare a report 
on the subject. Five broad reasons were given for Leydin's 
enquiry: the existence of well-established communities in the 
Territory; the tradition of local government in Australia; public 
criticism of the existing arrangements and growing demands 
for change; "the increasing preoccupation of central govern-
ment with local domestic affairs"; and need to provide op-
portunities for the development of civic responsibility and "a 
spirit of local patriotism".^ Perhaps also should be added the 
government's concern at the cost of local government functions 
and its desire to shed part of it onto ratepayers. In his report, 
Leydin recommended that a local government ordinance, based 
on state local government acts, be drafted and submitted to 
the Legislative Council as soon as possible. Further, he sug-
gested that "local self-government authorities be established at 
Darwin and Alice Springs not later than 1st July, 1953".* 
Leydin s report formed the basis of the local government 
legislation which was introduced into the Legislative Council 
in 1953 and which, although much amended later, remains the 
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basic statutory authority for local government in the Territory. 
The ordinance, however, was in some respects different from 
Leydin's recommendations, especially in relation to the range 
of powers to be granted to local authorities. Leydin had 
excluded the functions of fire services, library facilities, sew-
erage undertakings, and the provision of primary water supply 
installations, but he had included electricity, other water-supply 
functions, and the licensing of motor vehicles. Only library 
services were specifically included in the Local Government 
Ordinance. Leydin's proposal on the civic franchise—adult 
suffrage with a residential qualification of one year—was 
included in the ordinance, as were franchise provisions for 
owners, occupiers (or nominees) of rateable land.* When the 
legislation was being debated in the Council, the elected 
members, although they gave general approval to the aims of 
the bill, argued for a select committee to study all aspects of 
the proposed measure and expressed particular concern with 
the financial ramifications and the method of introducing local 
government into communities. After that proposal had been 
lost (on the casting vote of the President), they attempted to 
secure a provision for a referendum before the introduction 
of local self-government to any locality rather than, as the bifl 
proposed, a simple declaration by the minister. When that 
amendment was also lost, they walked out of the Council.'" 
With the passage of the ordinance, clear guidelines were laid 
down for the reintroduction of local government in the 
Territory. 
As the largest town in the Territory, Darwin was the obvious 
place to start. There, a Town Management Board had been 
set up in 1947 as a device to achieve some measure of 
departmental co-ordination and to provide a means for com-
munity input into local government activities. It was an 
appointed body which included three (four from 1949) senior 
government officials and one community representative. Its 
statutory role was, subject to any direction by the Adminis-
trator, to "exercise and carry out all powers (except the power 
of making regulations) and duties conferred or imposed on the 
Administrator by any law . . . relating to the control, man-
agement, government or welfare of the Town"." In a sense, 
it acted rather like a town council. The Administrator, in his 
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report of 1948/49, considered that, with a higher status and 
an increased membership, it could be translated into an 
effective local council.'^ Partly as a result of the board's 
initiative, six district (progress) associations and a central 
council composed of two delegates from each association were 
established in 1950. The associations were to be vehicles for 
increased community participation and civic awareness, while 
the central council was to maintain liaison with the board and 
submit proposals to it on behalf of its member affiliates as well 
as to consider the board's recommendations. In practice, their 
most usual contributions were a barrage of criticism against 
the work of the board and municipal administration in general 
and constant demands for some form of local self-government. 
The latter claim was rarely associated with the recognition that 
Darwin citizens should bear the cost of local government; 
Leydin observed that it was "not unfair to say that the activities 
of the Progress Associations . . . [were] characterised by de-
mands for increased services rather than by a spirit of self-
help"."' He also considered that the Town Management Board 
had been "a hopeless failure" with its unrepresentative nature 
and "its official members, insisting on their allegiance to their 
own Departments, [being] unable to bridge the gap between 
Administration and Government on the one hand and Works 
and Services on the other".'" 
By the mid-1950s there was mounting pressure on the 
Darwin community to accept local government responsibility, 
and negotiations were begun between the N.T.A. and a local 
citizens' committee on the issue. After a long and sometimes 
heated debate, especially on financial arrangements and the 
initial powers to be given to a future council, agreement was 
reached and the Corporation of the Municipality of Darwin 
was inaugurated in mid-1957.'^ Looking back on the events of 
those years, one of the central characters, the community 
representative on the Town Management Board, was convinced 
that local government had been "foisted " onto Darwin in order 
to reduce government expenditure and that reasonable powers 
and finance had been denied the council.'® 
The council's powers were indeed limited and, despite some 
later accretions,'^ remain so today; sewerage, water supply, 
electricity, libraries and museums, fire services, public trans-
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port, suburban development, and town planning'* lie outside 
its domain. Although it was given the power to make by-laws,'* 
the council was dependent on other authorities—the Legislative 
Council, the Administrator's Council, and government depart-
ments—for the implementation and administration of local 
government legislation and regulations. Its financial affairs were 
also under strict government supervision, and there were 
frequent complaints at its lack of financial autonomy. Such 
constraints on local government bodies are common in Aus-
tralia, but in Darwin they are compounded by the sheer size 
of the government presence and what is considered to be its 
legitimate interest in the management and development of the 
city. 
The first few years of the council's operation reflected little 
credit on the new organization; there was continual dispute 
among the members, financial deficits were common, and 
frequent allegations of financial and administrative mismanage-
ment were made. On its part, the council maintained that it 
was hamstrung by insufficient government subsidies and inade-
quate powers. As a result of the council's difficulties and 
complaints, there were several inquiries conducted by inde-
pendent experts and by Legislative Council select committees.^" 
The main changes that eventually flowed from the investiga-
tions were the abolition of the original ward system and the 
introduction of new tenure and electoral arrangements.^' Since 
the early 1960s, the council has settled down to a state of 
relative obscurity, and its disputes with government over 
finances and the extension of its boundaries and powers rarely 
evoke much public comment. As elsewhere, popular interest 
in council activities and elections has been very limited; despite 
compulsory voting, recent municipal contests have only at-
tracted a turnout of between 65 per cent and 75 per cent. On 
the other hand, there has been no shortage of candidates for 
office. The type of candidate has also been close to the 
Australian norm, the bulk coming from the professional and 
commercial fields. Most have stood as independents; attempts 
to introduce party and group politics into the council have not 
been conspicuously successful. Between 1959 and the 
mid-1960s, the Labor Party did endorse candidates, but it made 
little electoral impact. Other bodies like the Ratepayers' 
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Association and the Nightcliff Lessees' Association have also 
been at times represented on the council. They did not, 
however, become permanent forces in municipal affairs. As 
with the Legislative Council, personal qualities and public 
exposure were the most important factors in electoral success. 
The council receives its finances from a number of sources, 
the major ones of which are set out below (the figures in 
brackets indicate the 1976/77 estimated revenue): 
1. Initial government grants for the acquisition of capital 
assets such as vehicles and plant, municipal depot and 
offices. The federal government also provides funds to 
bring all existing roadworks and drainage to an accepted 
standard at no cost to the municipality. ($317,000 for 
roadworks in the most recent area of the corporation's 
expansion, the Winnellie industrial area) 
2. An operational subsidy from the government based on the 
difference between the reasonable and legitimate operat-
ing costs of the council and the revenue that the council 
could reasonably be expected to raise from its own 
resources. The amount is negotiated before the council 
was established and is subject to a quinquennial review. 
The revision period is currently under study with the 
council pressing for an annual basis. ($290,000) 
3. A dollar-for-dollar government subsidy for approved 
capital works projects. ($212,500) 
4. Special grants and subsidies in excess of the above rate 
for special projects like swimming pools and recreational 
amenities. 
5. General rates levied on the unimproved capital value of 
land. The government makes an ex gratia payment in 
place of general rates on residences that are government-
owned, but it pays nothing on land that is vacant or 
reserved or that is used for government offices or under-
takings. ($1,978,875) 
6. Loan rates levied as above for the purpose of servicing 
and repaying loans for capital development (the govern-
ment is exempt from that liability). ($451,159) 
7. Loan moneys for capital projects. ($820,260) 
8. Charges for services such as the collection and disposal 
of garbage. ($549,217) 
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9. Miscellaneous charges for various facilities like caravan 
parks, swimming pools, sporting amenities, and cemeter-
ies. ($243,400) 
10. Rentals of corporation properties. ($177,750) 
Using the estimates of the corporation for 1976/77, the 
following pattern of income emerges. Of the total revenue in 
the general fund ($3,980,290), approximately 50 per cent is 
derived from general rates, 7 per cent from the government 
operational subsidy, 4 per cent from rentals, 6 per cent from 
various fees and charges, 1 per cent from penalties and fines, 
and 8 per cent from cyclone insurance payments. Other items 
include internal transfers, bank interest, sale of assets, suspense 
accounts, and cash balance from the previous year. On the 
expenditure side, the most important items, in approximate 
percentage terms, are salaries and related payments for the 166 
staff employed (February 1977) (20 per cent), property main-
tenance and loan repayment (5 per cent), provision and 
maintenance of roads, drainage, etc. (18 percent), operating 
costs of recreational facilities (18 per cent), replacement of 
plant, etc. (5 per cent), restoration of cyclone damage (15 per 
cent), health services (5 per cent), and the operating expenses 
of undertakings such as caravan and car parks and cemeteries 
(5 per cent).^^ 
As local government authorities have become longer estab-
lished, government assistance, especially in the form of opera-
tional subsidies, has steadily declined as a proportion of revenue 
and even in absolute real terms, much of course to the local 
council's consternation. Still, the cost to government of local 
government remains high, as table 10 indicates. 
Table 10. Payment to local government authorities (in thousands of dollars) 
l£5^^ Operating Subsidies Capital Grants Total 
1972/73 
1973/74 
1974/75 
1975/76 
1976/77 
1977/78 (est) 
503 
491 
547 
455 
501 
503 
844 
1,127 
439 
1,291 
1,457 
2,119 
1,347 
1,618 
986 
1,746 
1,958 
2,622 
Source: Payments to or for the States and Local Government Authorities 
1977-8, Budget Paper No. 7 (1977-78), p. 112. 
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To such sums should be added the cost of the provision of town 
services outside local government areas ($521,000 estimated in 
1976/77), payment in lieu of rates ($300,000), and the contri-
bution to buildings and works in Nhulunbuy ($130,000). 
Moreover, it could be argued that the cost should legitimately 
include other areas such as Aboriginal councils and public 
utilities and services; if that exercise were done, the total would 
be significantly increased. 
Darwin remained the sole Territory centre with some degree 
of local self-government for fourteen years; in 1971, Alice 
Springs became the second, and to date the last, recipient of 
local government in the accepted sense. The intervening period 
was not, however, a completely sterile one, as the extension 
of local government was a live issue in the continuing constitu-
tional debate and there were also some minor adjustments in 
the other major urban areas. 
During the period, the policy of the Commonwealth, which 
had been made clear in its stance on the Darwin question, was 
unchanged, although it was pressed with increasing vigour. In 
response to Legislative Council claims for constitutional ad-
vance, the stock reply was something like: "Surely self-
government starts at grassroots. Shouldn't you first concentrate 
on exploiting the fields of local government available to you."^'' 
The reluctance of other Territory communities to press for local 
government was galling to the government and the N.T.A. In 
a debate in 1960, the Assistant Administrator complained that 
"a sense of financial responsibility is so lacking in some places 
that it is like a red rag to a bull".^'' As the towns contributed 
no rates to the cost of municipal government, the attitudes of 
both the communities and the government were under-
standable; the government wished to reduce its liability, the 
communities to retain their exemptions at least until adequate 
financial arrangements were guaranteed. In 1958 the govern-
ment had introduced legislation in the Council which would 
have given power to the Administration to impose rates on areas 
where local government was not established. The elected 
members adopted a stand of "no taxation without representa-
tion " and opposed the measure to their utmost, finally walking 
out of the chamber when the official majority gagged debate 
on an amendment to the second reading." In the end, although 
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the tactics were deplored by the minister, the government was 
unwilling to proceed with the bill in the absence of the elected 
members, and it lapsed in 1959. 
For its part, the Legislative Council maintained that "an 
extension of local government need not necessarily precede any 
extension of political rights in the Territory but, if more 
responsibility in local government matters is assumed, this 
should be matched by conferring increased power and responsi-
bilities of central government".^® In simple terms, that meant 
no support would be given to further local government if the 
government did not concede significant constitutional reforms 
to the Council. It did, however, agree by the mid-1960s that 
the extension of local government was desirable, particularly 
in Alice Springs, if it proved to be acceptable to the majority 
of the community involved, if full information was provided 
on functions, organization, facilities, and finance, if the govern-
ment undertook to make available a specific level of financial 
assistance for operational expenses and capital costs, and if adult 
franchise was introduced. ^ ^ When local government was 
granted to Alice Springs, the last four conditions were met. The 
support the Council gave to the grant at that time represented 
a mellowing of its earlier attitude. 
The first step in changing the shape of local government in 
the smaller urban centres was the establishment of town 
management boards in Katherine (1960), Alice Springs (1961), 
and Tennant Creek (1961). Until then, the most important 
channel of community opinion of town affairs had been the 
progress associations. Unlike the earlier Darwin example, the 
boards were set up as strictly advisory bodies; their Isasic 
functions were to advise the Administrator on any matter 
relating to the control, management, government, or welfare 
of the town and to propose any changes in legislation concern-
ing it. Initially they had nine members, all appointed by the 
Administrator; five had to be residents who were not public 
servants. Following recommendations by a Legislative Council 
select committee,^* the composition of the Alice Springs Town 
Management Board was altered in 1965 to enable the five 
community members to be elected. Later, in 1967, the board 
was empowered to elect its chairman and deputy-chairman. 
A similar change did not occur in Katherine or Tennant Creek 
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until 1972, but the delay was largely the result of a complicated 
series of events in the Legislative Council from 1966 to 1972.^ * 
Judging by the frequent complaints of the boards and the 
comments of representatives from the Katherine and Tennant 
Creek boards to the Joint Committee in 1974,''" the experiment 
with town management boards was regarded with little favour 
and enthusiasm by their elected members and the community 
at large; their activities did not attract much local interest nor 
their proposals much response from the authorities. 
The town management board was always seen by the 
government as a temporary body and as a transitory stage to 
the grant of local self-government. Alice Springs, the obvious 
candidate for the first extension, refused an offer in 1968 on 
the grounds that the financial ramifications were not clearly 
stated. The offer was later renegotiated and, after a referendum 
which attracted only about 20 per cent of the eligible voters, 
was finally accepted. One of the major factors in that accep-
tance seems to have been the government's recent assent to 
a bill that abolished leasehold land rents in areas that were 
also encumbered with local rates; this decision effectively 
reduced the traditional opposition in Alice Springs to the 
imposition of rates. Essentially, the Corporation of the Munici-
pality of Alice Springs was given a range of powers and a 
financial framework similar to that of Darwin. It has a mayor 
and ten councillors (eight before 1977) elected on a common 
roll, a work-force of 102 (mid-1977) and, in its 1976/77 general 
fund, a budget of $3,330,895. Offers were also made to 
Katherine and Tennant Creek in 1972-73, but, as had hap-
pened before, the first attempt was rejected. Negotiations have 
continued and fresh proposals will be placed before the two 
communities in the near future. In its legislative programme 
for 1977, the Majority Party intends to bring down an ordinance 
to allow local government to be phased into communities 
gradually to enable the development of a sound administration 
and the necessary physical infrastructure. Moreover, rates 
would only be introduced after, not before, services were 
provided by the new councils. 
In 1973 the Northern Territory Local Government Associa-
tion was formed with an initial membership from the Darwin 
and Alice Springs councils. Since then it has expanded its 
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membership to include Aboriginal councils and become 
affiliated to the Australian Council of Local Government 
Associations. Its prime functions to date have been to act as 
a forum for discussion of common problems and as a pressure 
group to influence the other arms of government in the areas 
of legislative and administrative reform and the distribution 
of funds. 
Putting aside the situation in Aboriginal communities, the 
only other area with an elected community component in local 
government matters is the company town of Nhulunbuy, which 
is serviced and administered by a public company, Nhulunbuy 
Corporation Ltd. There is an advisory town board which has 
two elected members (increased to four in 1977) and represent-
atives from the Corporation, Nabalco Pty Ltd, and the govern-
ment (the District Officer), but the board's recommendations 
can be vetoed by the Corporation. In smaller centres there is 
no direct community participation in local government, al-
though most have their local or district progress associations. 
The municipal affairs of urban centres without local self-
government until 1977 were carried out by central government 
agencies. Although other departments performed some local 
government functions, the bulk was administered by the N.T.A. 
and later by the D.N.T. through their various branches; the 
charts setting out their developing organizational structure 
(which can be found in chapter 4)^' give some indication of 
the location of the functions. If the traditionally narrow 
definition of local government activities in the Territory is used, 
the basic administrative units have been, in succeeding order, 
the Administrative Branch, the General Services Branch, the 
Local Government and Community Services Branch, the De-
partment of Finance and Local Government of the N.T.P.S., 
and from late 1977, the Department of Community and Social 
Development of the N.T.P.S. 
Although local government in the Territory is the area that 
has been traditionally most advanced in terms of self-govern-
ment, it remains a frail and forced growth. Given the ex-
perience of local government elsewhere in Australia, its future 
development under the control of the Territory Executive is 
unlikely to produce a significant improvement in its financial 
status or in its range of administrative competence. In the 
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former regard, it is interesting to note that, in its submission 
to the Joint Committee, the Local Government Association of 
the Northern Territory argued that, while legislative and 
administrative control should be vested in the local Assembly, 
"the existing financial links between Local Government author-
ities and the Australian Government be maintained on the 
existing direct basis".^^ Unless fundamental changes are made 
at the national level to local government funding, such a 
situation would not be acceptable to either the present central 
government or to the Territory Executive. The Association's 
argument would suggest that it is not confident that the future 
relationship of the Executive and local government bodies will 
be a smooth one. 
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Out of the present population of over a hundred thousand in 
the Northern Territory, it has been estimated that between 
twenty-five thousand and twenty-six thousand identify them-
selves as Aborigines. While the total number is roughly 
equivalent to the Aboriginal populations of New South Wales, 
Queensland, and West Australia, the high proportion of 
Aborigines places the Territory in a league of its own. 
Aborigines formed the bulk of the Territory's population before 
the Second World War, and it was not until the mid-1950s 
that they were outnumbered by non-Aborigines. With the rapid 
population increase in succeeding years, the proportion of 
Aborigines slipped steadily. In the 1970s, the position appeared 
to be stabilizing, but that situation can largely be attributed 
to the slowing-down of the annual rate of increase, the effects 
of Cyclone Tracy, and the greater willingness, for whatever 
reason, for people to identify as Aboriginal. Table 11 sum-
marizes these developments. 
On the basis of population distribution, the Aborigines have 
been classified as predominately rural-dwellers, as is illustrated 
by the figures in table 12 taken from recent census years. 
It is probable that the broad urban-rural ratio of one to four 
still applied in the mid-1970s, although with the increasing 
tendency of part-Aborigines to identify racially as Aborigines, 
the urban component is likely to have risen slightly. The 
reduction in the urban proportion between 1966 and 1977 was 
caused by the high rate of increase in the urban centres, and 
particularly Darwin, in those years. As elsewhere in Australia, 
the number of urban full-bloods is quite small; their major 
presence is in the fringe settlements where many are only 
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Table IL Aboriginal population 
Year 
1788 
1891 
1901 
1911 
1921 
1933 
1947 
1954 
1961 
1966 
1971 
19765 
Aboriginal 
Population" 
50,000 
33,500 
28,000 
23,500 
19,500 
16,500 
16,147 
17,163 
19,707 
22,312 
23,381 
25,500 (est.) 
Non-Aboriginal 
Population t 
— 
4,898 
4,811 
3,310 
3,867 
4,850 
10,868 
16,469 
24,774 
34,192 
63,009 
71,590 (est.) 
Approx. % Aboriginal 
Population 
100 
87 
85 
88 
83 
77 
60 
51 
44 
39 
27 
26 (est.) 
Aboriginal population from First Report of National Population Inquiry, 
vol. II, 478 (table XII.I). (Until 1971, Aboriginal population included all 
those of 50 per cent or more Aboriginal descent. Figures include Torres 
Strait Islanders.) 
t Censuses. (These figures would include from the 1930s numbers of part-
Aborigines.) 
5 The 1976 Census underenumerated the population by 4.4 per cent. 
Table 12. Aborigines in urban and rural areas 
Year 
1961 
1966 
1971 
Rural 1 
No. 
17,836 
18,593 
19,287 
\borigines 
% 
90.5 
83.3 
82.5 
Urban 
No. 
1,871 
3,719 
4,094 
Aborigines 
% 
9.5 
16.7 
17.5 
% of Total Population 
Rural 
66.3 
70.6 
64.3 
Urban 
10.6 
12.3 
7.4 
transient residents. In the case of the rural population, the long-
term proportional decline is not a reflection of urban drift but 
is again due to the growth in urban Aboriginal identification. 
With a high birth-rate, albeit tempered by a high death-rate, 
the largely full-blood rural population continues to increase. In 
fact, although the Aboriginal share of the rural population also 
declined in the 1966-71 period owing to the development of 
the mining industry and the growth of urban fringe areas, in 
more recent years the depression in both the mining and 
pastoral industries with the consequent depopulation of the 
non-Aboriginal population, has caused that trend to be reversed. 
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The demographic distinction between rural and urban areas 
is somewhat misleading in relation to Aborigines. While the 
majority live outside the main centres, most rural Aborigines 
are concentrated in sizeable communities, the legacy of missions 
and post-war Aboriginal policy. Despite the out-station move-
ment of recent times, these centres will remain significant 
residential and service focuses. The most important are in-
cluded in map 7. 
With its large Aboriginal population, the Northern Territory 
has figured prominently in the marked rise in interest in race 
relations which has taken place in the last twenty years. Long 
the preserve of the anthropologist, the field has been invaded 
by historians, political scientists, sociologists, and other special-
ists as well as by journalists, novelists, and political activists. 
Many of them have used the Territory experience as a case 
study of race contact and conflict and as a base for an analysis 
of government treatment of Aborigines. In the latter instance, 
the Territory has a special position. As it was controlled by 
the Commonwealth since 1911, it affords the sole example, at 
least to 1967, which can be used to study the federal 
government's record of Aboriginal policy and administration. 
The task of this chapter will be to review that record, to assess 
recent developments, and to fit the Aborigine into the broader 
pattern of Territory politics. 
Of all the aspects that must be considered in a study of 
Northern Territory society and politics, the place of the 
Aborigine, both historically and contemporarily, is undoubtedly 
the most difficult to approach. As elsewhere, the subject has 
proved itself to be an emotional one; no other has engendered 
as much passion and mortification. Yet, in the recent literature, 
there has been little real debate; much of what has been written 
has been generally critical of white society and government. 
To most writers and publicists, the history of the relationship 
between white and Aboriginal Australians in the Territory has 
been one of opprobrium, intolerance, exploitation, and brutali-
ty. Some would profess that similar qualities beset the Territory 
of the 1970s. 
Nowhere is that attitude more true than in the assessment 
of the Aboriginal policies of the Commonwealth and their 
administration by its agents in the Territory. The frequent but 
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often ponderous defences by government in the pre-1972 era 
were little match for the searing indictments of critics like 
C D . Rowley, CM. Tatz, or F. Stevens.' Their views on the 
inadequacy of existing Aboriginal policies certainly contributed 
to the climate of opinion in which were nurtured the fun-
damental changes in policy and administration which began 
in the 1960s and were to attain full bloom after 1972. With 
its special constitutional status, the Territory has been the area 
in which the changes have been most fully applied. There also 
they must be analysed and assessed not only as to their effects 
on the Aboriginal community but also on the total economic, 
social, and political fabric. It is to be hoped that the same 
rigorous examination which characterized the criticism of the 
old systems will be a feature of these future studies. 
The major focus of this chapter will be on the post-1945 era, 
but that must be preceded by a brief outline of the Aboriginal 
policy and methods of administration of the South Australian 
period and the early years of Commonwealth control. Many 
of the later developments are explicable only if a sufficient 
background is provided. 
During the time the Territory was part of South Australia, 
the system of Aboriginal administration followed the lines 
established in Adelaide not only in organization but also in its 
spirit of pessimism and its inadequacy. To police the huge area 
into which pastoralists and miners were moving and where 
racial conflict was acute, all that was provided was a part-time 
Chief Protector (full-time from 1908) assisted by a few sub-
protectors. In fact, that meant, as Rowley has pointed out, that 
there was "a real absence of government control of any kind 
over wide areas for a long time".^ If protection was meagre, 
so too was government aid, which was distributed through a 
number of scattered ration stations. Until 1910 there was no 
basic legislation covering Aboriginal affairs in the Territory, 
although there had been an abortive attempt in 1899 to regulate 
some aspects of racial contact. The Northern Territory 
Aborigines Act 1910, therefore, was a belated effort to introduce 
a measure of protection and control. It established an Aboriginal 
Department under the Chief Protector, the duties of which 
were to supervise all matters pertaining to the welfare of those 
defined as "Aboriginal". Included in the act were provisions 
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for the setting-up and control of reserves, for leases of crown 
lands to missions, and for the regulation of Aboriginal labour. 
While the general cast of the legislation was protective and 
charitable, it necessarily involved a drastic restriction of 
Aboriginal freedom.'' The South Australian period also saw the 
beginnings of mission activity in the Territory; as early as 1877 
the Lutherans were operating in the south at Hermannsburg, 
and from the 1880s Roman Catholic orders were working, at 
first unsuccessfully, to set up missions in the north. By 1910, 
with the entry of the Church Missionary Society to Territory 
mission work, three religious groups were active in the field 
and the groundwork for the later expansion of the mission 
presence had been laid. The half-century of South Australian 
administration was, for the Aborigines, most dismal; the pattern 
of race relations that had been a feature of other frontier 
situations in Australia was repeated in the Territory. As F.H. 
Bauer has pointed out: "The Aboriginal problem was to prove 
one of the thorniest passed on to the Commonwealth in 1911, 
and much of the later difficulties may be traced directly to 
the complete lack of regard for the rights and responsibilities 
of this people during the early years."'' 
The assumption of control of the Territory by the Com-
monwealth did not mean a change in the nature of Aboriginal 
policy, even though, as with other spheres, the new adminis-
tration commissioned an early study on the subject.*^ Early 
legislation and regulations were based on the South Australian 
Act of 1910. In 1918 they were replaced by a comprehensive 
Aboriginals Ordinance which served as the basis for adminis-
tration until 1953. Like its predecessors, the ordinance was 
founded on the twin precepts of protection and control and 
was deeply steeped in the philosophy that the Aboriginal race 
had no future in Australian society.* By further amendments 
in the 1920s and 1930s, the ordinance became steadily more 
restrictive and onerous. 
In practice, protection and control were only possible in the 
town areas and on the missions and reserves and only pursued 
diligently by the administration with respect to some of the 
part-Aboriginal population. With inadequate resources of staff, 
money, and perhaps the will, the policy could not have been 
implemented fully over the vast stretches of the Territory. In 
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the pastoral areas where the Aborigines were being used 
increasingly as a source of labour, there was almost no control. 
One significant development in the period between the world 
wars was the establishment of extensive Aboriginal reserves in 
the Territory into which missionary groups moved to set up 
centres for religious, charitable, and training purposes. The 
most important reserves and missions are included in map 7. 
Generally, the reserves were seen as offering a secure refuge 
for Aborigines and as a way of reducing racial conflict without 
incurring much financial commitment besides a small subsidy 
to the missions. In fact, largely because of the reserves' 
remoteness from productive regions, the missionaries proved 
rather better protectors than did the direct agents of govern-
ment administration. 
As in other parts of Australia, one result of racial contact 
was the existence of a part-Aboriginal population. Official 
counts in the Territory attested to a steady increase in the 
numbers of part-Aborigines; 280 in 1911, 482 in 1921, 743 in 
1933, and 913 in 1940. Considerable special attention was paid 
to the group both in reports on the Aboriginal situation and 
in administrative practice. Before the Second World War, 
although there were "occasional changes of policy and attitudes 
and practice . . . the basic view that the part-Aboriginals should 
be separated from Aboriginals and trained to be useful citizens 
remained unchanged ".' The objective of eventual absorption 
which was developed first in relation to the part-Aboriginal 
community was later to be extended to general policy in the 
1950s. 
From the late 1920s the policy of protection throughout 
Australia came under growing criticism from anthropologists 
and from humanitarian and mission bodies. That pressure 
combined with the publicity given to examples of racial 
brutality, intolerance, and injustice created a climate in which 
the Commonwealth government began to question its basic 
policy aims and its form of administration in the Territory. 
While not themselves advocating a fundamental change in 
policy, the reports of J.W. Bleakley in 1929, of Thomson in 
1935-37, and of Payne and Fletcher in 1937 did draw further 
attention to the deficiencies of administration and the plight 
of the Territory's Aborigines.* As such, they acted as a further 
spur to change. 
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At the Commonwealth-State Conference in 1937, the first 
attempt to develop a national approach to Aboriginal affairs, 
it was accepted, although nowhere exhaustively analysed, that 
the process of gradual assimilation and absorption of the part-
Aboriginal people into the general Australian community 
should continue to be the major focus of policy.^ 
In the Northern Territory, however, a somewhat wider 
approach was adumbrated by the policy of Interior Minister 
John McEwen and a change in the administration of Aboriginal 
affairs in 1939. McEwen argued that the government's future 
aim would be "the raising of [Aboriginal] status so as to entitle 
them by right and by qualification to the ordinary rights of 
citizens, and to enable them and help them to share with us 
the opportunities that are available in their native land".'" To 
do that, education for work and citizenship was to be provided 
and their material needs met. The primary thrust was to be 
directed to the part-Aboriginal and detribalized population who 
would eventually become disseminators of assimilation to 
others; the inhabitants of reserves would continue to be 
protected until the policy and the instruments of administration 
were refined and proved. Native courts wer,e to be established, 
as were additional district offices, and assistance to missions was 
to be increased. The administrative reorganization involved the 
appointment of a Director of Native Affairs in place of the 
Chief Protector. Both he and his increased field staff were to 
be trained in anthropology and law; together they were to 
provide a much wider and more purposeful supervision of 
policy. 
The Second World War was a watershed in race relations 
in Australia; Rowley saw it "as indicating the end of the process 
of destruction of Aboriginal society"." It certainly put paid to 
the early implementation of the McEwen policy, but on the 
other hand it had some salutary economic and social effects 
for the Aborigines of the Territory. Large numbers were 
employed by the armed services, and most proved themselves 
capable workers. Employment conditions provided a stark 
contrast to those which had been endured in the pastoral 
industry for so long; the study made by the Berndts in 1945 
spelt out those contrasts clearly.'^ One result of the wartime 
experience was to awaken the government's interest in the 
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treatment of Aboriginal labour in the pastoral areas. Despite 
some small improvement in wage-fixing in the immediate post-
war period, little was accomplished in the face of pastoralist 
opposition, the reluctance of the government and the N.T.A. 
to press the matter, and the refusal of the Commonwealth 
Conciliation and Arbitration Commission to include Aboriginal 
wages in awards. The problem was to linger on for another 
twenty-five years. Probably of greater importance was the 
effect of the war in helping to dispel white ignorance of the 
Aboriginal condition, a .situation that had partly buttressed 
previous ideas on policy and administration. The post-war era 
was to see a much greater commitment by the Commonwealth 
government to deal with the problems and the future prospects 
of Aborigines. 
In the Territory, which was to be used as the guide for action, 
the first fruits of that commitment were the legislative changes 
in 1953 which were based on the overtly assimilationist policy 
decided on at a Commonwealth-State Conference on Native 
Welfare chaired by the new Minister for Territories, Paul 
Hasluck, in Canberra in 1951. Reporting to parliament on the 
decisions of the conference, Hasluck stated: 
Assimilation means, in practical terms, that, in the course of time, 
it is expected that all persons of Aboriginal blood or mixed blood 
in Australia will live like white Australians do. The acceptance 
of this policy governs all other aspects of native affairs 
administration. '^  
He made it quite clear that the whole process would be 
necessarily a gradual and long-term one, although the rate of 
assimilation would be different for individual Aborigines ac-
cording to their state of readiness. Consequently, he remarked: 
In pursuit of a policy of assimilation, the settlement and the 
mission station can be used for the advancement of the native 
peoples and as a refuge for those of them who need protection 
during a transitional period. Some of those who cannot complete 
the transition may live and die on settlements, but those who 
have the strength and capacity to develop their abilities more 
fully should have the freedom to enter into a larger life in the 
general community.'** 
Those assumptions were incorporated in the 1953 legislation. 
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The first beneficiary of the new approach was the part-
Aboriginal population. Since the war there had been no change 
in the policy of paternalism and separation, although in 1948 
the Director of Native Affairs had recommended a thorough-
going exemption of part-Aborigines from the provisions of the 
Aboriginals Ordinance. (By an amendment to that ordinance 
of 1936, exemption had been permitted for those who had 
proved their ability to look after themselves.) With the in-
auguration of the assimilationist policy and spurred along by 
some energetic lobbying by the Australian Half Caste 
Progressive Association—the first Aboriginal pressure group in 
the Territory—legislation was finally introduced into the Legis-
lative Council, the results of which effectively emancipated the 
part-Aborigines from legal restraints. Although some vestiges 
of the former policies remained for some years, the period from 
the mid-1950s was one in which the part-Aboriginal population 
was quickly absorbed into and accepted by the general 
Territory community.'^ In that respect, the Territory gave a 
lead to other parts of Australia. In fact, that lead has probably 
been maintained to the present day; today, the part-Aborigines 
form an important, respected, and distinctive strand in the 
multiracial and multicultural society of the Territory. 
The legislative pillar of the new policy was the Welfare 
Ordinance 1953. Whereas previous laws had been based on 
racial definitions, need rather than race was to be the criterion 
for subjection to the provisions of the Welfare Ordinance. 
Under the ordinance, all Aborigines in the Territory were 
exempted from the former legislative restrictions and only those 
who by reason of their manner of living, their inability to 
manage their own affairs without assistance, their standards of 
social habit and behaviour, or their personal associations could 
be declared a "ward" under the care and control of 
government.'^ The Director of Welfare, who was to head a new 
system of welfare administration, was accorded wide powers 
over the place of residence, the movement, the property, and 
the marital status of the wards. In addition, he was charged 
with the authority to operate and control institutions and 
reserves catering for their needs. On the more positive side, 
he and his officers were to promote the wards' social, economic, 
and political advancement by providing educational and em-
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ployment opportunities and ensuring better standards for 
health, hygiene, nutrition, and housing." The extent of the 
Director's powers and, more particularly, the seemingly arbi-
trary and ill-defined nature of the declaration procedure 
attracted outspoken attack from both the elected and official 
members of the Council.'* As a result, an additional criterion 
was added; if a person was (or would be) qualified to vote under 
the electoral regulations of the Territory, that person could not 
be declared a ward. As the regulations only excluded 
"Aboriginal Natives', declaration was, in that fashion, limited 
to full-blood Aborigines. By the same token, part-Aborigines 
(broadly defined as those without a predominance of Aboriginal 
blood) were outside the bounds of declaration. When, in 1957, 
the Register of Wards, the compilation of which was a further 
responsibility of the Director, appeared, it included some 
15,700 names, all full-bloods. In fact, the demographer F.L. 
Jones found later that only about eighty full-bloods had not 
been included. Furthermore, his study showed that the Reg-
ister, or "Stud Book " or "Doomsday Book " as it was subsequent-
ly irreverently entitled, contained many inaccuracies and had 
been shoddily researched.'^ Complementary legislation dealing 
with employment conditions for wards was passed by the 
Council at the same time. Both the Welfare Ordinance and 
the Wards' Employment Ordinance were delayed for some 
years while the necessary preparatory work was undertaken; 
the former commenced in 1957 and the latter in 1959. 
Considerable criticism has been levelled against the 1953 
legislation. In Rowley's opinion, by that time "the habit of 
legislation for rigid restriction had . . . become so deeply 
ingrained that . . . when the aim was more generally optimistic, 
it was pursued by the same legislative means''.^" Although 
assimilation was the end, the means for the full-bloods re-
mained protection, segregation, and control. The powers given 
to the Director have been seen as being essentially the same 
as those wielded by the Chief Protector from 1910. Yet, given 
the historical experience, the racial assumptions of that time, 
and the situation in the Territory, no other approach could be 
seen to be a realistic alternative. 
The treatment of Aborigines based on the Welfare Ordinance 
lasted only a few years; in 1964 it was superseded by a 
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comprehensive social welfare ordinance. What has often been 
forgotten when the system of administration in that period has 
been appraised was its relative brevity in the history of race 
relations. During that short time, even though a substantial part 
of the administrative and material infrastructure had been 
inherited, an impressive record of achievement was ac-
complished. Settlements were moved, expanded, and de-
veloped; schools and health services were provided; and increas-
ingly large grants and subsidies were made to the missions, 
where development followed broadly similar lines to those in 
the settlements. By 1965 the government settlements and the 
missions contained about 11,500 Aborigines, a doubling of their 
population since 1950. The rapid rise was a result of sizeable 
migration from the outlying areas and a high rate of natural 
increase. Financial commitment rose steadily; from about 
£175,000 in 1950-51, to nearly £500,000 in 1956-57, and to 
just below £2 million in 1963-64. Similarly, there was a large 
expansion in the staff of the Welfare Branch, notably in those 
areas catering specifically for Aborigines.^' 
At the same time as the system of administration was 
becoming established, several factors contributed to the under-
mining of its legislative base.^ ^ In the first place the Register 
of Wards, which had been compiled in great haste (at the 
minister's behest), was not updated until 1962, and by then, 
with the initial inaccuracies and the effects of population 
increase, it was thoroughly inadequate as an instrument of 
administration. As a result, the Director submitted an additional 
three thousand names for declaration in 1962 but was rebuffed 
by the Administrator's Council on the grounds that insufficient 
reasons had been given for their inclusion.^* Of more im-
portance, however, was the granting of the franchise to 
Territory Aborigines in 1962, which effectively invalidated the 
Register of Wards and ipso facto the whole basis of the 
administrative system. A further force of erosion was the 
sustained criticism of the system by the elected members of 
the Legislative Council, the press, and pressure groups who 
were able, by focusing on particular issues like the Dingle, the 
Namatjira, and the Daly-Namagu affairs," to attract wide 
publicity to the alleged injustice and inappropriateness of the 
system. In the case of the Legislative Council, a considerable 
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part of its time was devoted to the attack or the defence of 
the administration of Aborigines. The prime targets of the 
elected members were the association of general community 
welfare services with those for Aborigines in the same branch 
of the N.T.A., the growth of its functions and expenditure 
specifically for Aborigines, and the nature and the use of the 
Director's powers.^* Reviewing the attitudes of the Council 
from 1953 to 1964, Tatz concluded that, while there was some 
ambivalence, they were "more sympathetic than hostile" and 
that "thinking [had] often been in advance of official policies 
and practices".^ ® 
As with the policy of assimilation and its associated legisla-
tion, the administration has won few plaudits from academics. 
The most notable critic has been Tatz, who developed a 
thoroughgoing critique of the system. In his view there was 
a glaring gap between policy aims and administrative practices. 
Assimilation, however defined, was not being advanced by gross 
paternalism, excessive institutionalization, rigidity, and the 
failure to police regulations satisfactorily. Not only the practice 
but the very structure of administration was deficient. Tatz saw 
the concentration of functions dealing with Aborigines in one 
unit as inappropriate; it was inbred and insular, it lacked 
flexibility and adaptability, and it was too authoritarian. He 
considered that "few of Hasluck's original aims had been 
achieved".^' Yet, while many of his strictures were well based, 
some questions of relevance remain. Can the system be deemed 
a failure after such a short period and one in which it was 
faced with considerable problems and constant criticism? If the 
aims were originally seen as being attainable only as a gradual 
and long-term process, why should a system be expected to 
produce sweeping results in less than ten years?. On what 
criteria can deficiencies stemming from administrative practice 
be measured? In that regard, Tatz, by not setting out a sufficient 
datum line for the purposes of comparison, was unable to assess 
in any reasonable way the progress (or lack thereof) of 
assimilation. One further general point must be made. It has 
often been assumed (or asserted) that Hasluck as the responsible 
minister at the time "had difficulty in controlling the adminis-
tration concerned with Aboriginal affairs in the Northern 
Territory".^' But both the policy and the administration certain-
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ly carried his stamp and, by all accounts from contemporary 
officials, Hasluck maintained the same ultimate direction and 
constant supervision as he did in other Territory activities. 
In an atmosphere of rapidly changing official opinion and 
continual harassment, the old welfare system had, by the early 
1960s, become discredited and unworkable. From 1964 a series 
of legislative changes^^ removed the basis of restraint which 
had been so much a feature of the earlier laws. All legal 
restrictions except those relating to the employment of wards 
and the control of access to reserves were abolished. For the 
great majority of Aborigines who lived on government settle-
ments, missions, and pastoral properties, legal emancipation 
affected them very fittle immediately. The use of institutions 
and special treatment remained the linchpin of assimilation; 
education, employment training and a range of social services 
and welfare benefits continued to be provided by the re-
constituted Social Welfare Branch and the missions. A degree 
of control and discipline was maintained in the form of 
restricted entry permits and expulsion from settlements for 
short periods. Those features were to persist for many years. 
In fact, as before, it has been argued that the system of 
administration for some time after 1964 closely resembled the 
preceding period, with the changes being more cosmetic than 
real.^" 
Most of the restrictions on Aboriginal employment conditions 
had been maintained by the Wards Employment Ordinance 
1964. It was not long before they came under attack, especially 
in relation to Aboriginal employment in the pastoral industry, 
where Aborigines still provided the bulk of the labour. Pro-
visions to regulate employment conditions, however inadequate 
and ineffective, had been a persistent feature of legislation since 
1910, as had criticism of their injustices and the actual working 
and living conditions of Aboriginal labour." There was little 
doubt that the retention of restrictions after 1964 was to be 
a temporary measure to enable the government to devise a 
policy for the gradual introduction of general employment 
conditions to Aborigines. But its hand was forced in 1965 by 
the application by the North Australian Workers' Union to the 
Commonwealth Conciliation and Arbitration Commission to 
include Aborigines under the terms of the Cattle Station 
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Industry (Northern Territory) Award. The ensuing case pro-
vided a particularly interesting review of the attitudes and 
approaches of the government and the pastoralists to the 
question. ^ ^ In its submission, the government supported the 
union's petition to have the full award applied to all workers 
but suggested that the process should be in stages over a fixed 
period. As was probably inevitable, the Commission finally 
delivered a compromise judgment. Aborigines were to receive 
full award conditions from December 1968, the delay being 
justified by the necessary adjustments that would have to be 
made by all parties, and consideration should be given to 
possible variations in the provisions dealing with "slow work-
ers". The delay led to protracted negotiations as to the interim 
conditions of employment, punctuated by a series of walkouts 
by Aboriginal labour from stations, the most notable being at 
Wave Hill in August 1966.'* Despite the efforts of unions, 
government, and the Aborigines themselves, when the position 
was reviewed by the Gibb Committee in 1970-71, it found that, 
since December 1968, fewer than half the employers were 
providing av/ard standards.*'' Although the committee con-
cluded tbat the situation had stabilized, one of the results of 
higher wages had been to reduce employment prospects for 
Aborigines in the pastoral industry and to accelerate the long-
term drift to settlements. (In 1956, 32 per cent of the Aboriginal 
population were living on pastoral properties, in 1969, 20 per 
cent.) 
Two further points should be made in relation to Aboriginal 
employment. Where Aboriginal workers were employed in 
other industries governed by awards, they were required to be 
treated as any other employee. Thus, in the mining operations 
developed on Groote Eylandt (Gemco—manganese) and in 
north-east Arnhem Land (Nabalco—bauxite) in the 1960s, 
Aboriginal workers, though admittedly few, received award 
wages and conditions.*^ Secondly, wages, or "training allow-
ances " as they were called, on the settlements and missions 
remained below award rates even with periodic rises and the 
introduction of a full-cash economy in government settlements 
in February 1969. 
From the mid-1960s the Commonwealth government be-
came increasingly more involved in the Aboriginal question. 
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The assimilation policy was restated in 1965 to include an 
element of Aboriginal choice which, by the early 1970s, had 
been joined by a concept of "integration" whereby it was 
officially recognized that Aboriginal distinctiveness was worthy 
of preservation in future Australian society. New organizations 
like the Office of Aboriginal Affairs, headed by a minister later, 
and the Council of Aboriginal Affairs were created, as were 
financial instruments such as the Aboriginal Advancement Trust 
Account and the Capital Fund for Aboriginal Enterprises. 
Underlying those developments were a more informed and 
concerned public opinion—which was reflected in the over-
whelmingly affirmative vote recorded in the 1967 referendum, 
which enabled the Commonwealth to legislate for Aborigines 
—and a growing self-assertiveness and militancy by Aborigines 
themselves, which was channelled particularly through 
articulate and dedicated pressure groups. 
In the Territory, the Commonwealth's concern for the 
welfare of Aborigines could be seen in its financial commit-
ment; expenditure rose sixfold between 1963/64 and 1972/73,** 
most of which was devoted to education, health, housing, 
employment-training, and community development pro-
grammes administered by the Social Welfare Branch (and later 
the Welfare Division). Considerable emphasis was given to the 
fostering of economic development in Aboriginal communities 
either through the normal structure of the N.T.A. or with 
assistance from the Advancement and Capital Funds or the 
Aboriginal Benefits Trust Fund. Established in 1952 to receive 
royalties from economic activities on reserves, the latter fund 
had been augmented dramatically by the mining ventures at 
Gove and at Groote Eylandt. The fund was administered by 
the minister responsible for Territory affairs who was advised 
by a committee with a majority of Aboriginal members. 
Disbursements began in 1968 with grants being given for a 
variety of Aboriginal enterprises. Of some significance also was 
the development during the 1960s of community councils, 
housing associations, self-help organizations, social clubs, 
progress associations, co-operative societies, and companies, the 
activities of which covered a wide range of social and economic 
interests and helped to expand Aboriginal involvement particu-
larly in settlements and missions. A further contribution to 
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Aboriginal economic advancement was in the utilization of 
reserve land, proposals for which were debated in the Legisla-
tive Council between 1965 and 1968.*^ As with some other 
legislation at the time, there was a considerable delay between 
the passing of the appropriate measures through the Council, 
and their commencement. Under the terms of the Crown Lands 
Ordinance (No. 3) 1969 which became operable at the end of 
1970, an "approved person"—an adult Aborigine or an 
Aboriginal company, co-operative, or association—could apply 
for a lease of reserve land for the purpose of social and 
economic development. To oversee applications, an Aboriginal 
Land Board was set up in 1971; two of its six members were 
Aborigines. Until the suspension of the scheme in December 
1972, 73 of a total of 121 applications had been dealt with, 
of which 70 were considered to be successful. 
As in other parts of Australia, the voice of the Aborigine 
was beginning to be heard in the Territory. The most persistent 
and vocal local group was the Council for Aboriginal Rights, 
formed in 1961, which was active in campaigns for voting 
rights, equality of employment, land rights, and other issues. 
Significant also were the well-publicized walk-outs from cattle 
stations. Increasing amounts of moral, organizational, and 
financial assistance were being received from outside the 
Territory, particularly from trade unions, pressure groups, and 
political bodies. Of special note in the latter instance was the 
involvement of the Communist Party in the Council for 
Aboriginal Rights and in the pastoral disputes. In the more 
formal area of consultation, nearly all communities on settle-
ments and missions had some form of local council which acted 
as a forum for Aboriginal opinions on matters of local im-
portance in "municipal" or traditional affairs and as a channel 
of communication between the Aborigines and local adminis-
tration. It was assumed that in the long term, by a gradual 
devolution of authority and functions, the councils would 
control community affairs. In 1971 a further step to improve 
the consultative machinery was taken. An Aboriginal Advisory 
Council consisting of eleven (later twelve) Aborigines, ap-
pointed, after consultation, from all over the Territory, was 
established to advise the minister on Aboriginal issues. Although 
it still exists, its value could not be gauged as its effective life 
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was too short, being overtaken by the avalanche of events that 
accompanied the election of the Labor government at the end 
of 1972. 
Undoubtedly the most important and best-publicized issue 
concerning Aborigines in the Northern Territory in the 1960s 
and early 1970s was in relation to land rights. The Territory 
provided two of the most celebrated episodes in the struggle 
for land rights based on traditional ownership: the Gurindji 
people at Wave Hill and the Yirrkala clans in north-eastern 
Arnhem Land. Both had long and complicated histories which 
can not be detailed here;** suffice it to say that both attempts 
were not successful in persuading either the courts or the 
government to accede to their claims. Yet their importance was 
considerable. They afforded a focus around which those 
supporting Aboriginal rights could coalesce; they provided a 
spur to militancy; they persuaded the Labor Party to give full 
and unconditional support to the claims; and they even forced 
concessions from the government. The decisions to bring down 
legislation for the leasing of reserve land to Aborigines and the 
acceptance of the Gibb Committee's recommendation*® to 
excise or sub-let land from pastoral properties for Aboriginal 
use must be placed in the context of the land rights agitation. 
It has often been argued that the government's failure to go 
further stemmed largely from the importance it gave to 
northern development based on pastoralism, agriculture, and 
minerals. Particular emphasis was placed on the fact that the 
Department of Territories from 1963 to 1968 and the Depart-
ment of the Interior until 1972 were Country Party portfolios 
and that that party, being dedicated to the defence of the 
pastoral and mining interests, was therefore fundamentally 
hostile to Aboriginal claims. Without access to cabinet docu-
ments, the degree of Country Party influence over Territory 
policy must remain an assumption rather than a fact. With 
regard to land rights, the views of later ministers were basically 
the same as those of Hasluck some years earlier, although it 
could be said that the climate of opinion was vastly different 
and that Hasluck's statements were couched in rather more 
diplomatic terms. 
As with the pre-1964 period, the policy and administration 
of the later years of the Liberal-Country Party government 
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have received little acclaim; at best, they were deemed 
unenlightened, unimaginative, unresponsive, and pedestrian; at 
worst, racist, degrading, inhuman, and selfish. If the standards 
of judgment were basically moral ones, or accepting without 
demur the claims of one's opponents, or ignoring historical 
antecedents, political and geographic realities, and social, 
economic, and administrative difficulties, then the harsh verdict 
is valid. But it should not be denied that the period did 
encompass changing governmental and administrative at-
titudes, and increased commitment to social and economic 
advancement and cultural preservation. In fact, many of the 
programmes of subsequent years built upon those of the 
preceding period. While it would be idle to claim that the 
problems of poverty, of low health, educational, and housing 
standards, and of paternalism and dependence were being 
mastered, at least they had not been neglected in the Territory. 
Too often, moreover, critics forget the special difficulties of 
geography—the facts of isolation, distance, and climate—when 
they consider the failings of administration in the Territory. 
The election of Labor to federal office in 1972 heralded a 
major change in Aboriginal policy and administration. Land 
rights were to be granted, comprehensive social programmes 
were to be implemented based on greatly increased expen-
diture, and full equality was to be enforced in all spheres. The 
Australian government was to assume full responsibility for 
Aboriginal affairs with the former Office for Aboriginal Affairs 
being upgraded to departmental status. Speaking in early 1973, 
the Prime Minister made clear that the basic object of his 
government's policy was "to restore to the Aboriginal people 
of Australia their lost power of self-determination in economic, 
social and political affairs ".'"' The concept of self-determination, 
broadly defined as "Aboriginal communities deciding the pace 
and nature of their future development",'" was to be the 
watchword of policy. To achieve that, the machinery of 
consultation between Aborigines and government would be 
expanded and refined. As had been done so often in the past, 
the Northern Territory, being under federal jurisdiction, was 
to become the primary target for implementation or, as another 
view put it, "the cutting edge of policy".^^ 
There is little need here to describe in detail the full range 
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of Labor's record. Certainly it was impressive in its bustfing 
activity, its initiatives, and its cost. Of special note in the 
Territory, however, were the Woodward Commission to in-
vestigate how land rights were to be granted, the bilingual 
education programme, the expansion of housing associations, 
the purchase of cattle stations for Aboriginal use, the fostering 
of community councils, decentralization of administration, 
award wages and conditions for all Aborigines, and expanded 
commitment to health and education improvement. It is 
difficult to compare the cost with the pre-Labor period because 
of the different administrative arrangments, but it increased 
rapidly, especially in the early stages. By 1975/76, Territory 
expenditure by the Department of Aboriginal Affairs had 
reached $43.9 million, a figure that did not include spending 
by other departments or authorities on behalf of Aborigines. 
With the establishment of the Department of Aboriginal 
Affairs, the old administrative organization was completely 
restructured largely along the lines that Tatz had suggested in 
1964. The Welfare Division was dismembered by the transfer 
of the education, health, and labour functions to other depart-
ments, not only for administrative convenience but also because 
it was felt that Aborigines should be treated by and become 
used to the same services as the rest of the community. As a 
consequence, the Northern Territory Division of the depart-
ment became essentially concerned with advancement pro-
grammes, facilitation and assistance, and co-ordination of 
services. Because the Territory initially provided the bulk of 
the departmental responsibilities, a high proportion of its staff 
was employed in the division; in 1976, it was still nearly 60 
per cent. For some time after its establishment, the department 
experimented with forms of administration which seemed best 
adapted to its role. In doing so, it ran foul of Treasury 
regulations and public service procedures. Even with the 
tightening up of accounting and administrative practices and 
the reasserting of more traditional modes of bureaucratic 
organization, the department was still characterized by a 
significant degree of devolution to its divisional and regional 
offices and to its field workers, a practice without which self-
determination and participation by Aborigines would be ren-
dered almost nugatory. A particular feature of the Northern 
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Territory Division has been the upgrading of the region centred 
on Alice Springs to become in effect responsible for the 
department's functions in central Australia, including areas of 
South Australia and West Australia. While the initial difficulties 
of staffing, organization, and philosophy have largely been 
overcome, the department still remains a problem child of the 
public service** and has yet to win the complete confidence 
and acceptance from both whites and Aborigines in the 
Territory. 
One casualty of the reorganization of administration was the 
former Assistant Administrator of Welfare, H.C. Giese, who 
had directed Aboriginal affairs in the Territory since 1954. 
Because of his close identification with previous policies and 
administrative practices and perhaps also because he had been 
the prime target of attack (and often abuse) from critics of 
the system, his active services were dispensed with. Maybe, in 
due course, Giese's contribution to the administration of 
Aboriginal affairs in the Territory will be reviewed in more 
dispassionate circumstances. There is little doubt, however, that 
he was an able, efficient, and demanding administrator, that 
he commanded the respect and loyalty of his staff, and that 
he proved remarkably resilient under the stresses of his position. 
To some, his views on the appropriate administrative approach 
were not sufficiently advanced, but he certainly demonstrated 
understanding of and compassion for Aborigines and their 
expressed needs. 
The reorientation of policy begun in Labor's term of office 
has generally been continued by the Liberal-National Country 
Party government. So too has the greater stress, which was 
developing in the later stages of the Labor administration, 
placed upon the questions of priority and effectiveness of 
programmes. There is, therefore, a contemporary bipartisan 
approach to Aboriginal affairs buttressed on the broad accep-
tance of the direction and emphases of current policies. Not 
that there is complete agreement, there are some whites and 
some Aborigines who, for whatever reason, still find room for 
criticism. But perhaps, given the nature of the subject and its 
inherent difficulties, a general consensus is all that is possible. 
It seems probable, however, that future policy will be founded 
on the central tenets of self-management, promotion of self-
.suffinianrv adeniiate funding, and land rights. 
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If the argument, which has been employed in this chapter, 
that it is inappropriate to evaluate policies and adminstrative 
practices on the basis of short periods of time, then it would 
be wrong to attempt to do so in relation to the years after 1973. 
But there are some aspects of the recent Territory experience 
that are worth noting, particularly in relation to current 
progress, continuing problems, and public opinion. 
In the social and economic spheres, the record so far has 
been a mixed one. General health remains a problem area, even 
though distinct advances have been accomplished in reducing 
infant mortality and the effects of endemic disease, in providing 
better services, and in community participation. While much 
research and discussion have taken place on the incidence and 
results of alcoholism and some measures have been attempted 
to control it, it persists as a major social evil. Education, despite 
a range of special programmes, has caused rising concern, 
particularly as Aboriginal attendance and performance has 
dropped sharply and as there has been considerable recent 
criticism of educational patterns by Aborigines themselves. 
With a large influx of funds, an expansion of housing pro-
grammes, and the impact of hostels and the Aboriginal Loans 
Commission, some inroads have been made in housing short-
ages, but too often expectation has not been rewarded by 
performance; the acute problems have scarcely been touched. 
High unemployment, especially in remote communities, even 
with incentives for development and special work projects, has 
endured, albeit cushioned by welfare benefits. The estab-
lishment of two legal service offices and their growing 
effectiveness is of special note. Moreover, the decriminalization 
of alcoholism has reduced the numbers of court appearances 
by Aborigines; nevertheless, they still form a high proportion 
of cases before Territory courts. Enough has been indicated 
here to suggest that social and economic problems which beset 
Aborigines in the Territory may not be intractable but will take 
a considerable time to reduce to acceptable levels. 
The concept of self-determination has been fostered in a 
variety of ways. Councils, either based on elective principles 
or on social or cultural factors, have been established in most 
Aboriginal communities. Assisted by community advisers, the 
councils plan and direct community development projects. 
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including municipal, cultural and recreational, and economic 
activities. Their experience has been uneven; some have proved 
effective, others have collapsed. Perhaps the most important 
factor in the success of a council depends on the nature of the 
community it serves; the more tribally homogeneous the group, 
the more likely the council is to be an effective instrument of 
community opinion and action. In areas where groups of 
Aborigines wish to leave larger settlements on account of clan 
or tribal conflict, the desire to return to traditional lands, or 
to insulate themselves from the forces of too rapid change, 
decentralization has occurred. Although such moves have been 
assisted by government, they have made it difficult to maintain 
essential services to outstations. Apart from councils, recent 
years have seen the proliferation of Aboriginal-managed under-
takings in a wide range of activities.''* 
The provision of government funds to Aboriginal organiza-
tions has entailed the need for legal incorporation. Before 1976, 
Territory ordinances were used for that purpose; since 1972, 
governments, both Liberal-National Country Party and Labor, 
have recognized the advantages of legislation specially designed 
for the circumstances of Aborigines. With the passing of the 
Aboriginal Councils and Associations Act 1976, it is expected 
that most Aboriginal bodies will choose to incorporate them-
selves under that legislation. 
Of more significance, however, was the passing of the 
Aboriginal Land Rights (Northern Territory) Act 1976 after 
nearly four years of investigation, consultation, and debate. 
Under the act, inalienable freehold title to reserves and other 
specified land was vested on behalf of traditional owners in 
land trusts, composed wholly of resident Aborigines. To repre-
sent traditional owners in negotiations over land use, mining 
developments, and other matters involved in the administration 
of lands, two land councils, originally set up as interim bodies 
after the first Woodward Report in mid-1974, were established. 
The Northern Land Council and the Central Land Council, 
made up of members nominated by major Aboriginal com-
munities in each region, also have responsibility for co-
ordinating land claims outside the original areas and presenting 
them before the Aboriginal Land Commissioner (a judge of the 
Northern Territory Supreme Court) whose prime function is 
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to investigate and report on such claims. Unlike the earlier 
legislation proposed by the Labor government, the Act gives 
to the Legislative Assembly responsibility for providing com-
plementary legislation in the areas of protection of wildlife on 
Aboriginal lands, control of entry into lands and adjacent 
waters, and the preservation of sacred sites. To oversee that 
legislation is one of the duties given to the Parliamentary Joint 
Select Committee on Aboriginal Land Rights which was set up 
in December 1976 at the same time as the land-rights legislation 
passed through parliament.''^ 
While broad approval has been given to the general principle 
of land rights, there has been considerable debate in the 
Territory on the legislation and its possible effects. Aboriginal 
opinion itself has certainly not been unanimous, particularly 
on the roles of the regional land councils and the land trusts 
which many feel do not meet the realities of Aboriginal land 
ownership. Of some disquiet to sections of the white community 
are the extent of Aboriginal claims (about 40 per cent of the 
Territory is either Aboriginal land or under claim), the use of 
the argument of tribal successionary rights in claims for land 
for which no traditional owners can be found, the consequences 
for economic development, and, of special importance in the 
Top End, the possible closing off of seas and inland waterways 
from recreational and commercial pursuits. In a nice reversal 
of past attitudes and policies, it has been suggested that the 
land-rights legislation, as well as the Aboriginal Councils and 
Associations Act, could create a form of apartheid in the 
Territory by creating different standards for racial groups. That 
argument has recently been employed by the Majority Party 
in the Legislative Assembly, which since 1975 has been very 
active in pressing for its claim to be consulted and to have 
some part in the legislative process. 
It is extremely difficult to generalize on public attitudes in 
the Territory in relation to racial questions; there is a whole 
range of opinion among both whites and Aborigines. Too often, 
stereotypes have been formed which do injustice to many 
Territorians. Aboriginal attitudes vary widely between tribe 
and tribe, between region and region, and, as elsewhere, 
between full-blood and part-Aborigine, urban and tribal. These 
tensions, however, are often disguised by the greater unanimity 
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of opinion and the increased assertiveness of the major 
Aboriginal organizations, either nationally or Territory-based. 
In the Territory, the most important of these groups are the 
Land Councils, the Central Australian Aboriginal Congress, the 
Aboriginal legal services, and some local land-rights bodies. 
White opinion is similarly diverse, but on the whole it is very 
sensitive and defensive in the face of criticism. Where the 
Aboriginal presence is more evident, especially in the pastoral 
areas, in the smaller centres and in Alice Springs there has been 
continuing comment on the tense and allegedly deteriorating 
race relationships, on white intolerance and injustice, and on 
the often brutal treatment of Aborigines by police. There 
particularly, considerable adverse feeling by whites has arisen 
on the amounts of money and attention that have been given 
in recent years to Aboriginal welfare and development. There 
has been widespread reaction, moreover, to reports of waste 
and extravagance and to the activities and demands of 
Aboriginal pressure groups. Such sentiments lay behind the 
establishment in 1973 of the Katherine-based Rights for Territo-
rians group (or "Rights for Whites" as it was subsequently 
dubbed), the major complaint of which was the contrast in the 
liberality extended to Aborigines and the Labor government's 
apparent lack of interest in ameliorating other problems in the 
pastoral areas of the Territory. Little, however, has been heard 
from the group in more recent times. What patterns of race 
relationships will emerge in the future must remain a matter 
for conjecture; there are pointers which, depending on circum-
stance, could lead either to improvement or to deterioration. 
What eventuates will be of crucial importance to all aspects 
of the future development of the Territory. 
Although Aborigines acquired full enfranchisement in 1962, 
until the 1977 local elections they had made little impact on 
the Territory political scene. Eligible Aborigines do not need 
to register as voters, but if they do, they are required to vote. 
In the National Aboriginal Consultative Committee elections 
in 1973, out of over 12,000 eligible to vote, only 7,415 
registered, of which number 5,434 actually cast ballots for the 
eight representatives for Territory electorates.** Despite the 
increase in Aboriginal voting for the Assembly in 1977, and 
despite the programmes of political education conducted by 
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the Electoral Office and the efforts of political parties,*' pressure 
groups, and government instrumentalities, a large majority of 
Aborigines still evince scant interest in elections and the white 
political world in general. There are, however, indications that, 
with more Aboriginal candidates and the gradual growth of 
political awareness, that interest will increase in the future. 
Judged by the election results of 1977, the bulk of the 
Aboriginal vote went to the A.L.P., which captured three rural 
seats. How they will vote in the future, however, is a 
psephological exercise of some difficulty, as past electoral 
experience shows little more than that, to Aborigines, person-
alities have been of more significance than parties or issues and 
that the influence of the missions, the pastoralists, and other 
"advisers" has been weighty. From 1962 to 1975 a recurrent 
theme in election post-mortems was the bitter criticism by the 
A.L.P. of the manipulation of the Aboriginal vote in favour 
of its opponents; in 1977, similar complaints were levelled 
against the A.L.P. The 1977 results notwithstanding, it is too 
soon to speak with any confidence of a distinct Aboriginal 
interest. To cite as one example, the House of Representatives 
election in December 1975 saw the National Country Party 
candidate receive handsome majorities in most northern 
Aboriginal communities while the Labor candidate polled 
much better in southern centres.** If, however, the Aboriginal 
vote can be permanently marshalled into one service, then it 
will be of major significance in future Territory elections. 
From being an excluded group in Territory society. 
Aborigines have started to exert an increasing influence on 
Territory affairs. But massive problems remain, aspirations have 
run far ahead of achievement. Aboriginal dissatisfaction with 
administrative arrangements and procedures is rising, and old 
attitudes, though weakening, persist. The immensity of the task 
that lies ahead will be beyond the resources of the Territory, 
even if it attains statehood, and prime responsibility for 
Aboriginal affairs will remain with the Commonwealth. 
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policies. 
Political Attitudes, Parties, 
and Pressure Groups 
In earlier chapters of this study, there has been some comment 
on the political attitudes of various groups in Territory society. 
Brief attention has been given to the activities and opinions 
of Aborigines, of local politicians at both the Council/Assembly 
and municipal government levels, and of the public service. 
They represent, however, only a part of the political life of 
the Territory, though an important one. The initial task of this 
chapter will be to examine more thoroughly the realm of 
contemporary political attitudes. Such a task is no easy one, 
as very little scholarly work has been done on this aspect of 
the Territory political system, with the possible exception of 
the Aboriginal population. The views that do exist on Territory 
political perceptions and orientations are partial, speculative, 
and impressionistic. 
From what has already been written, it should be apparent 
that Territory society is a complex and variegated organism 
with significant cleavages based on factors like race, region, and 
occupation. In the light of that fact, it should be no surprise 
that there is also a considerable diversity in the matrix of 
political attitudes. Although some aspects of the Territory's 
demographic pattern have been discussed before, a more 
detailed analysis is required here, as it will provide a valuable 
clue to the sources of diversity. 
The basic population division is, of course, the racial one. 
Little more needs to be said about the Aboriginal population 
except to re-emphasize that it is not a monolithic group even 
in a strictly racial sense. Using the parlance of modern political 
science, it could be stated that, in general. Aborigines exhibit 
a "parochial" political culture, an ideal-type which has been 
used to describe many traditional societies.' In such a culture. 
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the individual has little knowledge or awareness of a political 
system and scarcely relates to it. While the relationship of the 
majority of the Territory Aborigines to the Australian and to 
the Territory political systems would appear to fit that pattern, 
two qualifications should be made. First, as in any other society, 
there are different levels of political sophistication. Length of 
contact with white society, place of residence, and education 
seem to be the prime socialization agents affecting the level 
of Aboriginal political participation and understanding. In 
recent years, an elite, some full-blood and some part-Aboriginal, 
has emerged which has shown itself to be fully conversant with 
the processes of the political systems and which has become 
the exponent of Aboriginal opinion and the force behind 
pressure groups.^ It may also prove in the future to have a 
significant educative impact on other Aborigines. Secondly, the 
designation of "parochial" does not do justice to the Aboriginal 
awareness of and involvement in his own traditional political 
system—in that respect, the majority of the white population 
could legitimately be deemed "parochial". Nor does the 
concept fit very well with some of the recent developments 
which have taken place in local Aboriginal communities. There, 
although the record to date has been patchy, new political 
institutions and processes that seek to relate more to the realities 
of Aboriginal society and that can serve, temporarily or 
otherwise, as an interface with the wider political environment 
have been encouraged. At that level, participation and aware-
ness are far more evident. 
One of the most recurrent themes in the Joint Committee's 
inquiry into the constitutional development of the Northern 
Territory in 1973-74 was the existence of widespread apathy, 
not only to the question of self-government but also to the 
political world in general. Whether or not the level of apathy 
in the Territory was the same as or different from that in other 
parts of Australia was seldom made explicit, but it was often 
suggested that lack of interest in the Territory was in some 
part a consequence of the transient nature of the population 
and its high proportion of relative newcomers. Such an 
argument usually includes two propositions. In the first place, 
although the Territory exerts a powerful and immediate 
socializing effect on personal and group habits, as a rule it takes 
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a reasonably long period of residence to nurture an awareness 
of and an interest in the political affairs of the Territory. 
(Interestingly enough, there is a counter-argument sometimes 
employed which suggests that long-term residence in fact 
breeds contempt towards the local political scene and its 
principal actors.) Secondly, in the case of transients, they do 
not develop, nor could be expected to develop, more than a 
superficial attachment to their temporary home. If participation 
in political parties, in the Legislative Council, and in local 
pressure groups is used as an index, then it is clear that it is 
the longer-established residents who are the most politically 
active. On the surface, the argument seems plausible, but it 
should be subject to some scrutiny. 
As the questions of transience and length of residence are 
said to be important, some discussion is necessary. The major 
demographic feature of the post-war era, as has been noted 
often before, was the rapid growth of the population. Table 
11 above sets out, in census years, details of the non-Aboriginal 
component. The rate of increase was particularly high in the 
late 1960s and early 1970s, averaging between 8 and 10 per 
cent a year; by 1974, however, it had dropped to about half 
that amount. Omitting for the moment the factor of transience 
and the effects of Cyclone Tracy on the population of Darwin, 
the figures indicate that over half of non-Aboriginal Territo-
rians arrived in the last ten years. That relatively simple statistic 
is complicated by the transient element in the population. 
While the most recent trends will have to await the publication 
of relevant material from the 1976 census, some guide to the 
extent of transience can be gathered from earlier censuses, 
population counts, and a 1974 survey. The 1971 census showed 
that the number of usual residents of the Northern Territory 
in that year who were also residents in 1966 constituted about 
54 per cent of the total. Of that number, nearly two-thirds were 
living in the same residence as in 1966 and the rest had changed 
residence in the Territory.* The figure of 54 per cent compares 
with the national figure of 74.5 per cent for those persons who 
had remained resident in the same state or territory at the date 
of the two censuses. But the Territory figure explains relatively 
little about the transience of the non-Aboriginal population, as 
it can be assumed that the bulk of the 54 per cent was composed 
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of Aborigines and, furthermore, the statistics relate to a period 
of high population increase. Of more interest is a population 
count of the major centres in June 1973, one aim of which 
was to record the length of residence of usual residents. The 
results are given in table 13. 
Table 13. Period of residence, June 1973 
Period of 
Residence 
Less than six 
months 
Six months, and 
under one year 
One year and 
under two years 
Two years and 
over 
Greater 
Darwin 
10 
12 
15 
63 
Percentage 
Alice Springs 
(including 
Amoonguna) 
95 
12.3 
14.2 
64 
; of Population 
Tennant Katherine 
Creek 
16 11 
18 14.5 
16 15.5 
50 59 
Nhulunbuy 
17.7 
24.6 
39.1 
18.6 
Source: Adapted from Northern Territory Statistical Summary 1975 and 
1976, table 15, p. 21. 
In the case of pre-Tracy Darwin, a survey conducted in April 
1974 shed further light on the extent of transience. It concluded 
that: 
In contrast to the popular image that Darwin is a highly mobile 
and transient community, the survey has disclosed the following: 
1. The average length of residency is approximately 4.5 years. 
2. 20 per cent of the population have been here at least 10 years 
and 65 per cent have been here 2 years or more. 
3. 43 per cent of those now residing intend to remain for 5 years 
or more and 60 per cent intend to remain for a minimum 
of 2 years." 
Since the population count and the survey were undertaken, 
Darwin's population has of course been affected by Cyclone 
Tracy. Although the size of Darwin in 1977 has regained that 
of 1974 and many of its former residents have returned, it is 
as yet uncertain what changes should be made to the pre-
cyclone percentages. 
What conclusions can be drawn from this information? They 
depend to some extent on the definition given to transience. 
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The longer the period of residence used as an index, the larger 
will be the proportion of transients in the population. There 
is little doubt that, in comparison with other geographic units 
in Australia, the Territory has a higher level of people who 
are not wholly permanent, but the figures for Darwin, Alice 
Springs, and Katherine suggest that there is more stability and 
less transience (in the sense of very short-term residence) than 
is often thought. In the mining centres of Tennant Creek and 
Nhulunbuy, owing to fluctuations in the demand for em-
ployment, the high turnover of labour, and isolation, the 
population is less stable. (The figures for Nhulunbuy in table 
13 reflect the fact that Nabalco only began full-scale production 
in 1971/72.) The same could also be said about the pastoral 
areas; there, also, the recent and ongoing depression in the beef 
industry has severely reduced employment and consequently 
the non-Aboriginal population. 
If there is a valid nexus between length of residence and 
political attitudes towards Territory affairs, then, on the con-
clusions reached above, there should have been an increasing 
level of political participation and interest. Such an increase 
has in fact occurred in recent years, but other factors must 
also be considered. General political apathy, as elsewhere, has 
receded in the face of recent events in the national arena. In 
the Territory, local conditions such as constitutional and 
political developments and the debate associated with them, 
the Aboriginal land-rights and uranium questions, and econom-
ic problems have stimulated a higher degree of political 
activity. Political parties have become far more lively, vocal, 
and evident, as have local pressure groups which have pro-
liferated in recent years. There are now far more avenues for 
political participation than there were in the past when a 
relatively small group—or elite—dominated political activity 
and opinion. For a long time the major visible avenue of 
political expression in the Territory had been the old Legislative 
Council, which had developed its own particular view of 
political reality. = In the absence of other full-blown views, the 
Legislative Council attitude acquired the position of the 
Territory attitude which it was expected all loyal Territorians 
should share. Paradoxically, the changing political and constitu-
tional circumstances after 1972, which owed so much to the 
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long agitation of the Legislative Council, gave rise to opposing 
viewpoints. Once the status quo had been irretrievably dis-
turbed, the supporters of the prior position who had not felt 
the need to defend it before were forced to enter the lists 
publicly. The best example of that situation has been the 
responses of the major public service organizations to constitu-
tional change. Returning to the actual question under review, 
the upsurge in political activity and the greater input into 
political debate can certainly not be wholly attributed to the 
growth of a more stable community, although there is little 
doubt that it has played some minor role in fostering it. 
There is another point to consider. Table 14 details, in 
percentage terms, the birthplace of Territory residents as 
recorded in the 1971 census. 
Table 14. Population by birthplace, 1971 (in percentages) 
Australia N.Z. Europe Asia Africa America Other 
1.6 0.3 U.S.A. 1.5 0.2 
Other 0.3 
N.S.W. 
Vic. 
Qld. 
S.A. 
W.A. 
Tas. 
N.T. 
A.C.T. 
Undefined 
9.1 
6.8 
8.8 
8.6 
4.0 
0.8 
36.6 
0.2 
5.5 
1.3 U.K. and Rep. 
of Ireland 
Austria 
Germany 
Greece 
Italy 
Netherlands 
Spain 
Yugoslavia 
Other 
6.6 
0.3 
1.1 
1.7 
1.3 
0.6 
0.3 
0.6 
1.8 
Total 80.5 1.3 14.2 1.6 0.3 1.9 0.2 
Source: Northern Territory Statistical Summary 1975 and 1976, table 19, 
p. 25. 
Of the 36.6 per cent who were born in the Northern Territory, 
it is safe to assume that the large majority were Aboriginal. 
Thus, a large proportion of the non-Aboriginal population were 
born outside the Territory and could be expected to bring with 
them attitudes formed in their prior place of residence and 
conditioned by basic reference frames of family, class, religion, 
region, occupation, education, and the like which operated 
there. While residence in the Territory could modify those 
attitudes, it is doubtful whether they could, for the most part, 
be changed dramatically. In table 14, the heterogeneity of the 
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origin of Territory residents is amply demonstrated. Those who 
were born in Australia were a mixed lot, coming from all parts 
of the continent. Using the total increase in population between 
1966 and 1971, it can be shown that, of the 72 per cent who 
were Australian-born, 13 per cent came from New South Wales, 
11 per cent from Victoria, 13.8 per cent from Queensland, 16.7 
per cent from South Australia, 5 per cent from West Australia, 
1.2 per cent from Tasmania, 0.4 per cent from the A.C.T., and 
19.7 per cent from the Territory itself (18.9 per cent were left 
in an undefined category).^ 
On the other hand, it could be argued that, with the unusual 
age structure of the population, there is a greater potential for 
attitude change. As can be seen from table 15, the Territory 
has a very young population. 
Table 15. Age structure, 1971-76 (in percentages) 
Age 
Under 10 
10-19 
20-29 
30-39 
40-49 
50-59 
Over 60 
(inc. 
1971 
24.5 
15.2 
24.3 
15.3 
10.4 
6.0 
4.3 
Total 
Aborigines) 
1976° 
23.9 
16.6 
22.8 
16.3 
9.3 
6.2 
4.7 
Aborigines 
(1971) 
31.7 
21.8 
14.4 
11.0 
9.3 
6.0 
5.8 
Source: Adapted from Northern Territory Statistical Summary 1975 and 
1976, table 10, p. 19, and table 30, p. 35. 
In 1976, 0.02 per cent did not state age. 
If the Aboriginal population, which shows a more normal 
distribution, is removed, it is apparent that the non-Aboriginal 
group exhibits distinct bulges in the under-10 and in the 20-29 
ranges—the categories that include typical young family units 
—and a noticeable sag in the 10-19 group. It is uncertain, 
however, how much importance should be placed on these 
characteristics as an indication of political socialization unless 
it can be assumed (as it can not) that a large proportion of 
the present crop of children will remain in the Territory and 
thus be open to local influences in their formative stages. Then, 
again, local residence cannot in itself be seen as an isolated 
agent; other forces may be stronger influences. 
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The figures given in the birthplace table for Territorians born 
overseas do not give an adequate picture of the multicultural 
nature of the Territory, as they do not differentiate between 
whites. Aborigines, or Chinese-Australians. Nor do they give 
sufficient impact to the size of the ethnic groups which are 
particularly important in the urban centres. It has been 
estimated that 62 per cent of the population is of non-Anglo-
Saxon origin, and in Darwin alone there are forty-seven 
identifiable ethnic groups.' Special note should be made of the 
large Greek and Italian communities (both estimated to be well 
over six thousand) in the Territory. As many are recent arrivals, 
they have not at this stage contributed significantly to political 
life, although they have forged a distinctive role in the 
commercial and industrial spheres. However, like the Chinese 
community, which is longer established and long integrated 
into Territory society, the factors of longer residence, greater 
familiarity with political institutions and processes, and later 
generations will serve to increase that contribution. In fact, 
there have been several examples already of Territorians of 
Greek and Italian extraction serving as councillor/aldermen or 
in the Assembly. 
As well as the cultural aspect, there is regional diversity to 
consider. Each of the major centres in the Territory has a 
distinctive and different economic base determined by factors 
of climate, location, natural resources, and history: Darwin is 
an administrative area, a major port, a defence base, and a 
regional centre for economic activities of its hinterland; Alice 
Springs and Katherine are pastoral, tourist, and communications 
centres; and Tennant Creek and Nhulunbuy are basically 
mining communities. They are separated from each other by 
long distances, and their isolation and special interests have 
engendered strong senses of local loyalty. Consequently, there 
is certainly some regional rivalry not only between those centres 
but also between rural and urban areas. Perhaps the most 
noticeable and commented-upon is the long-standing tension 
between Darwin and the country "down the track", particular-
ly Alice Springs. Various grounds for the tension can be cited. 
An analogy has often been drawn between the relationship of 
Darwin and other parts of the Territory and that existing 
between Canberra and the Territory, both being characterized 
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by remote control and its attendant problems. Darwin has been 
accused of feathering its own nest at the expense of the 
Territory and of being insensitive to or neglecting more 
pressing needs elsewhere. To many non-Darwin Territorians, 
the administrative centre with its hordes of public servants, its 
depressing blandness, and its sterile introspection seems remote 
from the "real" Territory (in much the same way as Canberra 
is viewed by many Australians). There is little doubt that there 
would be a certain amount of wry agreement in Alice Springs 
to one conclusion reached in a recent provocative article on 
the nature and future of Darwin which suggested that— 
no fewer than one person in six to be a public servant seems 
excessive; there simply should not be that much administering 
to do, and this leads one to suspect that at least some of the 
individuals are merely administering one another. The wisdom 
of this practice in a place so expensive to maintain is dubious. 
One is tempted to paraphrase a famous statesman: never have 
so few been governed by so many.* 
Yet, how serious are these tensions? In essence, they seem 
little different from similar regional rivalries in other parts of 
Australia, although it must be admitted that, as elsewhere, 
political attitudes and behaviour are influenced by regional 
circumstances and interests and by inter-regional relationships. 
Traditionally, it has been at the administrative level that rivalry 
has been most marked. Recent arrangements, at least in the 
Alice Springs area, have served to mute that discontent. 
Without attempting to minimize differences, it could be argued 
that such intra-Territory tensions are in fact familial in 
character; historical factors have forged an identity which 
transcends regional diversity. 
Of rather greater impact are divisions based on occupational 
structure. In particular, the fundamental cleavage between the 
public and private sectors should be noted. As mentioned 
earlier, however, there is no simple relationship between 
occupation and political attitudes except at the broad organiza-
tional and rhetorical levels. Complicating the real situation are 
differing individual political perceptions and the conventional 
occupational cleavages which are associated with position and 
status in the work-place. 
Even though the concept of political culture, like the term 
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public opinion, is nebulous and amorphous, and uncertainty 
and argument beset its interpretation at the national and state 
levels, it is useful to apply some of its conceptual themes to 
Territory conditions. As two of its foremost exponents have 
pointed out: "The focus on political culture rather than political 
attitudes implies a concentration upon the attitudes held by 
all members of a political system, rather than upon the attitudes 
held by individual or particular categories of individuals. "^  In 
the light of the analysis that has been presented, it would be 
inappropriate to argue on those grounds that there is an 
integrated and coherent political culture in the Territory, as 
palpably no such situation exists. Any attempt to distinguish 
such a Territory-wide culture would degenerate into a series 
of specious over-generalizations and a profusion of variables 
which would render the exercise meaningless. Yet, if it is 
conceded that political culture can also be applied validly to 
a pattern of fragmentation, then the Territory could fit that 
interpretation. The only realistic way of approaching the 
problem of political culture in the Territory is by acknowledg-
ing the salience of "subcultures" based on factors like race, 
region, occupation, and ethnic origin and of "role-cultures", 
which are attitudes associated with an individual's or a group's 
position in the political system as part of the bureaucracy, a 
political party, or a pressure group. In short, it can only be 
seen as an aggregate or amalgam of disparate group orien-
tations. Perhaps also, as Hugh Emy has done with the wider 
Australian context,'" the Territory could be labelled as a subject-
participant culture, although the former—where people are 
more concerned with the outputs of government—would 
dominate the latter. Reliance on government is the epitome 
of the political culture of the Territory. 
Up to this point, the treatment of political attitudes has been 
couched in general terms, with the emphasis on the factors that 
form, limit, or sustain them. Particular variants can best be 
dealt with by concentrating on the major vehicles of articula-
tion—political parties and pressure groups. 
Political parties in the Territory have had a relatively long 
history, although not until very recently have they become a 
particularly important part of the political system. Towards the 
end of the period of South Australian control, several candidates 
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for seats in the South Australian Assembly stood under party 
labels; in 1909, a candidate styling himself as "Labor" was 
elected and, in 1910, he was joined by a "Liberal" as the second 
member for the Territory. After the grant of a House of 
Representatives seat in 1922, parties again entered the electoral 
field; Labor officially endorsed candidates in contests from 
1925, as did the Northern Territory Representation League in 
the 1920s. Until the establishment of the Legislative Council 
in 1947, essentially the only party function they performed was 
the organization of electoral support in federal elections, hardly 
a very substantial base for their vitality. In fact, their other 
activities were almost exclusively those of pressure-group poli-
tics, as attempts, either directly or indirectly, to influence the 
federal government or local administration on political, eco-
nomic, or social issues. The Labor Party in particular was active 
in a number of fields, but it was too closely associated with 
and too much an instrument of its trade union base to be seen 
as a separate identity. 
While the development of the Legislative Council and local 
government widened the scope of electoral activity after the 
war, party rivalry did not emerge in Territory politics until 
the mid-1960s. In the intervening period, the Labor Party was 
the only organized political group, and it had a fairly fitful 
existence between elections. The later 1960s provided a marked 
contrast with the establishment, abortive or otherwise, of other 
parties; the North Australia Party in 1965-6, the Country Party 
from 1968, and the Liberal Party in 1968-70 vied with the 
Labor Party and the traditional Independent candidates for 
seats in the Legislative Council. In the federal electoral sphere, 
Labor was joined by the Country Party in 1966, the Australia 
Party in 1972, and the Workers Party in 1975. Even with that 
competition, it was not until the introduction of a fully elected 
Assembly and the prospect of executive responsibility that 
parties were able to develop the range of functions integral 
to party systems in other parts of Australia and which depend 
on a party's ability to wield real legislative and executive power. 
Given the historical factors that have retarded party develop-
ment and the nature of the political environment in the 
Territory, the process of maturity will be a slow one. But the 
major parties are beginning, however slowly, to adjust to their 
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new role as not only electoral organizations but also as 
mobilizing, socializing, and integrating agencies in the political 
system and providers of political leadership and poHcy initia-
tion. Public acceptance will also have to be won in the face 
of the considerable and continuing scepticism about the capaci-
ty of the parties to fulfil the responsibilities of their new role. 
Party membership, while never an accurate barometer of 
vitality in Australian politics, is indicative of the small present 
impact of Territory parties. At most, fifteen hundred (or about 
4 per cent of the lilliputian-sized electorate) are party members. 
As an attempt to awaken some youth participation, both major 
parties have fledgling junior organizations, but they have not 
as yet attracted much interest. 
With over nine hundred members in eight branches (three 
in the Darwin area, two in Alice Springs, and one each in 
Nhulunbuy, Katherine, and Tennant Creek), the C.L.P. was the 
largest party in the Territory in 1976/77. It is also, on the basis 
of its electoral successes in the last two Councils (1968-74), its 
overwhelming victory in the first Assembly elections in 1974, 
and, less convincingly, its performance in 1977, the dominant 
party in contemporary Territory politics. Formed originally as 
the Country Party in 1966, it changed its name in 1974 at the 
behest of several of its branches and with the view to extending 
the electoral appeal of the party. The C.L.P. is affiliated with 
the National Country Party and sends three representatives to 
its annual Federal Council. The organizational structure of the 
C.L.P. is based on the national model of its sponsor with the 
characteristic organs of the local branch, the Central Council, 
the Executive, and the Annual Conference. Composed of two 
members from each branch, three members at large, and four 
parliamentarians (including the leader and the deputy-leader), 
the Central Council is the overall governing and co-ordinating 
body. Day-to-day management is carried out by the Council 
Executive made up of the president, four other members, the 
parliamentary leader, and two other M.L.A.s. Policy and 
platform formulation is a joint endeavour of the organizational 
and parliamentary sections of the party; the implementation 
of the platform in legislative terms is the prerogative of the 
latter. The C.L.P.'s preselection procedure is relatively un-
complicated. After nominations from qualified persons (mem-
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bership for at least one year) are received, the Central Council, 
usually aided by some recommendation from the appropriate 
branch in the case of local elections, determines the candidates 
for elections. Notwithstanding its position as the largest Territo-
ry party and the dispersion of its branches, the small size and 
the homogeneity of the membership of the C.L.P. enable a 
climate of informality to prevail in intra-party relationships and 
processes. In fact, like all Territory parties at present, the C.L.P. 
displays a quite unprofessional (and perhaps refreshing) lack 
of bureaucratic values. 
As its name implies, the C.L.P. sees its philosophy and policy 
as blending those of the two major anti-Labor national parties 
and adapting that blend to fit Territory conditions. Interestingly 
enough, the 1977 policy statement is based largely on that of 
the Victorian Liberal Party, perhaps the most progressive of 
the state branches of that party. Many of the C.L.P. members 
of the Assembly, especially the young, first-term (in 1974) 
members, perceived themselves as basically Liberal adherents. 
The loss of some rural seats in 1977, in fact, reinforced that 
complexion. With solid support from the pastoral areas, the 
business community, and, more recently, the mining regions, 
the C.L.P., more than the A.L.P., has a strong and diversified 
electoral base in the Territory. The party's period of near-
monopolistic occupancy of the Assembly after 1974 was, by 
and large, an unruffled one and, with the general lack of 
interest in its activities, should not in itself have impaired the 
C.L.P.'s image greatly. On the other hand, the later part of 
that period corresponded with the national administration of 
its federal colleagues; its regime of comparative frugality and 
its land-rights legislation in particular, however much the local 
party has tried to take an independent position, served to erode 
the C.L.P.'s support. 
The other major party, the A.L.P., was from 1974 to 1977 
in the somewhat unusual position of having less representation 
in Territory political life than did Independents; out of twenty-
two local and federal representatives, the A.L.P. had but one 
Senator. Lack of a parliamentary voice in the Assembly 
seriously reduced the A.L.P.'s capacity to lay claim to being 
an alternative Majority Party, and from 1974 until early in the 
election year of 1977 it was conspicuously inactive. Its successes 
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in 1977 reduced the representative imbalance and provided it 
with the necessary parliamentary base for its future electoral 
prospects. The next few years will be crucial for the party as 
it endeavours to re-establish itself as a significant force in 
Territory politics. Notwithstanding its 1977 performance, the 
road ahead may not be an easy one. Its parliamentary team 
is, on the whole, very young and inexperienced; the old Labor 
hands of the Council days have departed the political arena. 
While in 1977 it benefited from disillusionment with the federal 
government's national performance and its treatment of the 
Territory and the confasion and anxiety engendered by the self-
government/statehood issue, the A.L.P. must still overcome the 
countervailing influences of the lingering distaste of the record 
of the previous Labor administration. Moreover, the party must 
try to minimize the impact of the stands of its federal 
spokesmen and Territory trade union leaders on sensitive issues 
like mining development and Aboriginal land rights, which, 
perhaps surprisingly, did not figure prominently in the 1977 
elections. One of the trickiest problems facing the A.L.P. is the 
fashioning of an approach that will remain inside the general 
constraints of national Labor policy but also will prove popular 
and distinctive in the Territory. 
Although the Territory has no inbuilt anti-Labor majority, 
in the recent past its political geography has not favoured the 
A.L.P. Outside Darwin, the pastoral, mining, and tourist 
industries were, and still are, infertile bases of support. In 1977 
the A.L.P. won for itself the allegiance of the bulk of the 
Aboriginal voting population and thus established a substantial 
base in the rural electorates. Whether that support will be 
retained permanently, however, is a moot question, as will be 
the long-term effects in Territory politics if one party, becomes 
labelled as an "Aboriginal party". The residential pattern of 
Darwin, which has half of the Assembly seats, is in 
socio-economic terms thoroughly mixed and does not give any 
party the confidence of certain electoral success in any elec-
torate. Darwin, moreover, lacks the industrial base and its 
associated work-force which in other parts of Australia supply 
the A.L.P. with large-scale electoral support. On the other hand, 
the A.L.P. won considerable support in 1977 from the public 
service sector, which has shown itself to be particularly sensitive 
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to the direction of the policies of the Coalition federal 
government. But the pattern of voting of Territory public 
servants is not a certain quantity, and no definitive answer can 
be offered about their future voting behaviour as a group or 
their future commitment to the A.L.P. Firmer conclusions on 
change and stability in Territory politics will have to await the 
analysis of future elections. 
Although its membership had increased markedly in 
1976-77, the A.L.P. had less than half the numbers of the 
C.L.P. (less than four hundred) in its six sub-branches (two in 
Darwin and one each in the other major centres). In addition, 
four trade unions—the Amalgamated Metal workers and Ship-
wrights' Union, the Miscellaneous Workers' Union, the Water-
side Workers' Federation, and the Electrical Trades Union— 
are affiliated to the party. Delegates from the sub-branches and 
the affiliates attend a biennial (after 1977, an annual) con-
ference at which a nine-member Executive is elected and local 
policy discussed and adopted. Since 1973 the Northern Territo-
ry A.L.P. has been a "state" branch of the federal party, and 
it sends a delegate to the National Executive and another to 
the Federal Conference. 
At the federal level, the A.L.P.'s preselection process is the 
simple one of accepting nominations from party members of 
at least two years' standing, and if a ballot is required, those 
members who have attended three meetings in the preceding 
year are able to take part in the election. The procedures for 
Legislative Assembly preselection are more involved. Each sub-
branch is responsible for one or more electorate in its immediate 
area. If there is a contest of eligible candidates for any seat, 
an electoral college of twelve (five from the responsible sub-
branch and seven members chosen at random from the region 
in which the seat is located) is formed. For the purposes of 
preselection, the Territory is divided into two regions—Tennant 
Creek and below form the Southern Region; above, the 
Northern Region. Electorates not attached to any sub-branch 
become the responsibility of the Executive. At present, three 
seats are in that category. Where there are no candidates for 
election, the Executive is able to select one. 
Minor political parties rate only a brief mention; until 1977 
they have been of little significance in Territory political life. 
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The Workers Party (since renamed the Progress Party), which 
was formed in the Territory in 1975, has about 130 members 
in four branches (Darwin, Alice Springs, Katherine, and 
Tennant Creek). In the federal election of 1975, the party, with 
two Senate candidates, won barely 2 per cent of the vote; it 
stood a full team in August 1977, ran an aggressive campaign, 
and won 9.76 per cent of the primary vote, polling particularly 
well in Darwin, Alice Springs, and Barkly. Both its organization 
and general policy follow the models in other parts of Australia. 
Of special interest to the Territory, the party has been in the 
forefront of the opposition to extensive Aboriginal land claims, 
has advocated immediate development of uranium resources, 
and has supported the concept of statehood for the Territory. 
Following its formation in the early 1970s, the Australia Party 
(A.P.) struggled along with a small group of adherents. In 
1976-77 it had about twenty members, most in Darwin where 
its executive was domiciled. The A.P. fielded candidates in the 
1972 and 1975 federal elections; in 1972 its two representatives 
won nearly 4.5 per cent of the vote (one, a part-Aborigine, 
secured the bulk of that total), and in 1975 its Senate ticket 
received less than 2 per cent and the House of Representatives 
candidate 2.3 per cent. Although it had earlier intimated that 
it would run candidates in the 1977 local elections, in the end 
it failed to field one. In general, the A.P.'s policy stance was 
that of other sections of the party; in the Territory, its 
opposition to statehood and uranium exploitation and its 
defence of what it discerns as civil liberties have been its most 
recent political activities. As with other branches of the party, 
the Territory A.P. in 1977 decided to associate itself with the 
Australian Democrats and became the Territory division of that 
party. The party has one branch in Darwin with about fifty 
members, but it is confident of establishing other branches and 
attracting more members. In its slight contribution to Territory 
politics, the A.P. really acted more as a pressure group agency 
than as a party. On the left fringe, there is a small Communist 
Party of Australia (C.P.A.) branch and a few Socialist Party 
supporters in the Darwin area. The former are particularly 
active in the Waterside Workers' Federation and the latter in 
the Seamen's Union. One C.P.A. member has stood twice for 
an inner-city Darwin seat in the Assembly, once as an 
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independent candidate and later as an endorsed candidate; he 
attracted only a paltry proportion of the vote on both occasions. 
As agents of demand articulation, political parties rate far 
less importance than pressure groups in the Territory political 
system. In a region where constitutional development is re-
tarded, where dependence is so marked, and where the 
presence of government is so transcendent, pressure groups 
have been traditionally the prime means of expression for 
Territory interests. For the most part, their activities have been 
directed towards the federal government and its instruments 
in the Territory. Sometimes, if legislative or regulatory needs 
were the main thrust of the demand, the Legislative 
Council/Assembly, the Administrator's Council, or local gov-
ernment councils have become other focuses for pressure 
activity. As responsibility for state-type powers increasingly 
devolves on the Assembly, local political and administrative 
structures will become correspondingly more important as 
targets for pressure groups, not only in the direct sense but 
also as translators of local demands to the federal government. 
The latter capacity was not a new one; one of the traditional 
functions of the elected representatives at the federal and local 
levels was to act as such an indirect channel of demand 
communication. In fact, the Legislative Council, and subse-
quently the Assembly, should be seen as important pressure 
groups in their own right, notably so on the question of 
constitutional development but also active in promoting many 
other Territory interests. 
In a region of scattered and low population, the pressure 
group system is characterized by the smallness of its constituent 
parts. Yet the range of group activities in the Territory is similar 
to that found elsewhere in Australia and, as such, presents a 
diverse and complex pattern. Indeed, there are few areas of 
economic, social, and cultural life which do not have organiza-
tions active in defending or promoting group interests and 
bringing pressure, however intensively or consistently, on 
political decision-makers. A comprehensive description and 
analysis of the components of the group structure of the 
Territory is too large a task to be attempted here, particularly 
so with promotional groups. A profusion of organizations, some 
Territory-wide and others more locally based, most voluntary 
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although some are officially sanctioned," exist to represent 
community interests or to promote various issues or attitudes. 
Sectional groups, those whose basic function is to protect the 
interests of the particular activity in which its members are 
involved, warrant more detailed attention as they include the 
major economic interests—primary producer groups, business 
groups, and employee associations—in the Territory and as they 
generally tend to be more powerful and permanent parts of 
the political system. 
There are a number of associations which represent the 
pastoral and agricultural industries. About 80 per cent of 
Territory pastoral lessees were members of three base organiza-
tions: the Northern Territory Pastoral Lessees Association 
(N.T.P.L.A.), the membership of which consists of the major 
corporation lessees in the three northern land districts (Barkly, 
Victoria River, and Darwin and Gulf); the Cattlemen's Associa-
tion of North Australia, which represents other lessees in the 
northern regions; and the Centralian Pastoralists Association 
with members from the Alice Springs pastoral district. The 
latter two are Territory-based with offices in Katherine and 
Alice Springs, while the former maintains an office in Sydney 
and a full-time secretary. Together, the three associations form 
a peak organization, the Northern Territory Cattle Producers' 
Council, which shares the secretarial services of the N.T.P.L.A. 
and which is affiliated to the National Cattlernen's Association 
of Australia. Recently, sections of the Cattlemen's Union have 
been set up in the Katherine and the Alice Springs areas, where 
they may substantially erode the position of the longer-
established associations. Small-holders, few in numbers, are 
represented in the Top End by the Northern Farmers' Associa-
tion and sometimes in the Alice Springs area by a small-holders' 
association. 
The leading pressure group in the mining sector is the 
Northern Territory Chamber of Mines (Inc.) which includes 
the major companies in mineral development and exploitation 
in the Territory. Its prime function is political, concerned with 
lobbying on an industry basis on mining legislation and 
administration, and on issues like the ramifications of Aboriginal 
land claims and uranium mining. At the national level, it is 
affiliated to the Australia Mining Industry Council, and both 
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it and the individual companies also lobby intensively on 
Territory mining interests. 
In the realm of industry and commerce, there is also a variety 
of pressure groups. The largest and most diversified is the 
Chamber of Industries and Commerce (N.T.) Inc. which has 
a current membership of over three hundred in a wide 
spectrum of business enterprises. Nationally, the Chamber is 
affiliated to the Australian Council of Employers' Federations 
and, through it, to the National Employers' Association. As well 
as acting as a lobby for the interests of the business community, 
the Chamber supplies a range of industrial and trade services, 
the most important of which are research, publicity, and advice, 
representation on behalf of members in industrial disputes, and 
the promotion of affiliated (or otherwise) trade associations. In 
recent years the Chamber, originally Darwin based, has ex-
panded its activities to Alice Springs and Nhulunbuy by 
amalgamating with local chambers there. Intermittently since 
1973, negotiations have taken place with the Darwin Chamber 
of Commerce with a view to integration but without success. 
After the breakdown of the last negotiations in 1977, the latter 
organization, which had hardly led an active life, considered 
a plan to increase its services to members (approximately 170) 
by employing a full-time organizer for the first time, and 
indicated its intention of becoming more energetic as a business 
lobby. Of some note also is the Master Builders' Association 
of the Northern Territory. It is a vocal and determined advocate 
for the building and construction industry, which is particularly 
important in the Territory's economy and largely dependent 
on the level of government spending. Throughout the Territory 
it has about 230 members for whom it provides a range of 
trade and industrial services. 
In comparative terms the Territory has a low proportion of 
its work-force organized into employee groups. Table 16 sets 
out the numbers of unions and associations and the total 
membership in recent years. 
Using the pre-cyclone labour force estimate of about forty-
five thousand, the proportion was in the region of 36 per cent, 
low by Australian standards. Of the total membership, over six 
thousand were in specifically public service organizations, the 
most important of which were the Administrative and Clerical 
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Table 16: Employees' organizations 
Year Separate Units 
40 
43 
45 
51 
f5 
58 
65 
62 
Number of Members 
(1000) 
5.6 
5.9 
6.6 
8.1 
11.1 
13.5 
16.4 
15.2 
1968 
1969 
1970 
1971 
1972 
1973 
1974 
1975 
Source: Northern Territory Statistical Summary 1975 and 1976, table 53, 
p. 50. 
° Excludes some members associated with state organizations. 
Officers' Association, the Australian Public Service Association, 
and the Professional Officers' Association. Trade union partici-
pation is constrained by the mobile work-force in the Territory, 
the lack of large-scale industry, and the fact that the private 
sector of the post-war economy has been a barren area for union 
activity. 
The present position of trade unionism stands in some 
contrast with earlier periods of Territory history. Between 1911 
and 1942 and in the immediate post-war years, the trade union 
movement was a powerful force in political and economic 
affairs, particularly in the Darwin area. It was not until the 
mid-1950s that its influence began to wane significantly in the 
face of a rapidly rising population and the increased govern-
ment presence. Although the general temper of contemporary 
union politics in the Territory must still be classed as militant, 
trade union influence is much reduced in the larger and more 
diversified community. Far gone are the days when Territory 
unions could remove Administrators, intimidate large com-
panies like Vesteys, and virtually rule Darwin. 
The history of the trade union movement in the Territory 
is a fascinating one. Although it cannot be detailed here, some 
mention should be made of the North Australian Workers' 
Union (N.A.W.U.), which was by far the most important entity 
up to the mid-1960s. Originally, Darwin's union activity had 
been dominated by the North Australian Industrial Union 
(associated with the Australian Workers' Union). It had split 
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in the early 1920s into moderate and militant factions; in 1927 
they coalesced to form the N.A.W.U., which subsequently 
organized the bulk of the Territory's economic activities. Until 
1955 it issued its own publication, the Northern Standard (est. 
1921) which was, from 1932 to 1953, war years excluded, the 
sole Darwin newspaper. Throughout its prominent years it was 
notoriously militant, never more so than between 1947 and 
1952 when it was controlled by extreme left-wingers. As the 
Territory population rose and the economy became more 
complex, it became possible for other more specialized unions 
to develop. Slowly the N.A.W.U. surrendered its premier 
position; in 1970, it became the Territory branch of the 
Miscellaneous Workers' Union, virtually losing its separate 
identity. 
All Territory unions are branches of federated organizations 
and operate under federal awards. (There is no separate 
arbitration and conciliation system in the Territory.) Before 
1971 there was a degree of co-operation under the auspices 
of an inter-union panel, but its functions were taken over in 
that year by the Northern Territory Trades and Labour Council 
(T.L.C.). At present, thirteen unions, mostly "blue-collar", 
representing over ten thousand members belong to the T.L.C., 
which seeks to promote union solidarity on issues of concern 
to its members and to act as a representative for labour interests. 
Recently, for instance, the T.L.C. has come out solidly against 
the mining of uranium. 
No review of the Territory pressure-group system would be 
complete without some reference to the activities of religious 
bodies, particularly in the Aboriginal mission field. With the 
far-reaching organizational changes in Aboriginal policy in the 
1970s, the role of the missions'^ has also changed. While the 
process of change has varied in different communities and in 
different mission-groups, the general trend has been away from 
the traditional predominantly sectional role to a more promo-
tional one. Their influence, once institutional and clearly 
evident, is now much less direct, although powerful still. As 
with other broad interest areas in the Territory, the mission 
influence is not a monolithic one; significant variations exist not 
only between religions but also among mission-workers in the 
same organization. For instance, there is no unanimity in 
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attitudes on the question of land-rights administration or on 
the appropriate future policies for Aborigines. 
Little needs to be said about the contemporary role of the 
mass media in the Territory, as it has a minor impact on local 
political affairs. In the past, however, newspapers, particularly 
those published in Darwin {Northern Territory Times 
1873-1933; North Australian, 1883-90; Northern Standard, 
1921-55; and Northern Territory News, 1952+) were in-
fluential moulders of public opinion.'* Today, the Northern 
Territory News (since the cyclone, published each afternoon 
from Monday to Friday) is the largest newspaper, with a 
circulation of about thirteen thousand, the bulk distributed in 
the Darwin area. Owned by the Murdoch organization since 
1961, it endeavours to give Territory readers a coverage of 
national, overseas, and local news. Politically, it is rather 
middle-of-the-road on local affairs; as yet it has not given its 
complete support to either of the major Territory parties. Its 
editorials (rather infrequently issued) do, however, usually take 
a strong Territory line against Canberra, whichever party is 
in control there. Darwin also has a weekly newspaper, the 
Darwin Star (circulation 9,500), which deals almost exclusively 
with local news, some of political interest. The smaller centres 
outside Darwin have similar publications which concentrate on 
local activities: Alice Springs has the Centralian Advocate (also 
Murdoch-owned) and the Alice Springs Star; Tennant Creek 
has the Tennant Times; Katherine, the Katherine Informer; 
and Nhulunbuy, the Gove Gazette. In the electronic media 
field, the Australian Broadcasting Commission (A.B.C.) has a 
Territory radio network and, through Brisbane and Adelaide, 
provides access to television in the major centres. (Before the 
cyclone, Darwin had its own A.B.C. channel.) Commercial 
radio stations operate in the two major urban centres, and 
Darwin has a locally controlled television channel (NTD 8). 
The nature and range of political attitudes in the Territory 
and the form and scale of the instruments of expression— 
parties, pressure groups, and the media—reflect in no small way 
the immaturity and dependence of the political system of 
which they are part. How long those characteristics may persist 
will be one of the central themes in the concluding chapter, 
which focuses on the future prospects of the Territory. 
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NOTES 
1. The "parochial" political culture is one part of a tripartite typology developed 
by G.A. Almond and S. Verba, The Civic Culture (Princeton, N.J.: Princeton 
University Press, 1963). The other two ideal-types are "participant" and 
"subject". 
2. Representatives of that elite include the Perkinses and the Liddles in the Alice 
Springs area and the Robertses and the Danielses in the Top End. 
3. See Northern Territory Statistical Summary 1975 and 1976 (Canberra:Australian 
Bureau of Statistics, 1976), table 21, p, 27. 
4. The Darwin Community Opinion Survey, Institute of Cultural Affairs, Darwin, 
April 1974, p. 5. The conclusions were based on a random sample of a thousand 
Darwin residents. 
5. See chapter 2, p. 32. 
6. The information is adapted from Northern Territory Statistical Summary 1975 
and 1976, table 17, p. 23. 
7. See report of Conference of Australian Council of Churches and Good Neighbour 
Council in the Northern Territory News, 13 May 1977. 
8. F.H. Bauer, "Darwin—How Much Should There Be?", Current Affairs Bulletin 
.53, no. 9 (February 1977): 29. 
9. L. Pye and S. Verba, eds.. Political Culture and Political Development 
(Princeton, N.J.: Princeton University Press, 1965), p. 525. 
10. H.V. Emy, "The Roots of Australian Politics: A Critique of a Culture", Politics 
7, no. 1 (May 1972): 12-30. 
11. Examples are the Environmental Council, the Northern Territory Council of 
Social Services, the Consumers' Protection Council, and the Regional Councils 
for Social Developent. (In October 1977 the Majority Party decided to discontinue 
grants to the Darwin and Alice Springs councils and transferred their welfare 
functions to local government authorities. Until local government is introduced 
in Katherine and Tennant Creek, the councils there will continue to receive 
grants. Despite an earlier recommendation by a select committee to continue 
funding, the Majority Party made its decision on the grounds that the councils 
were excessively politically oriented and that they were wasting resources.) 
12. The Church Missionary Society operated missions at Oenpelli, Numbulwar, 
Ngukurr, and Angurugu; the Methodist Overseas Missions ran Croker Island, 
Goulburn Island, Yirrkala, Elcho Island, and MiHngimbi; Roman Catholic mission 
orders ran Bathurst Island, Port Keats, Daly River, and Santa Teresa; and 
Hermannsburg was a centre for Lutheran activity. Other groups working with 
Aborigines were the Baptist Church Home Mission, the Aborigines Inland 
Mission, and the Australian Mission Society. 
13. Chapter )2 ("Reptile Contemporaries") of Douglas Lockwood's The Front Door: 
Darwin 1869-1969 (Adelaide: Rigby, 1968) gives an entertaining account of early 
Darwin newspapers. See also the Northern Territory News, 8 February 1977, 
for an account of that newspaper's development. 
8 
Future Prospects 
Charting the future course of development of the Northern 
Territory is, like similar exercises in other regions, a necessarily 
speculative operation, and the cominent here must be regarded 
in that light. Indeed, there are a number of possible scenarios 
that could be entertained, each dependent upon a particular 
combination of circumstances and each capable of being 
interpreted differently according to the political perspective 
from which it is viewed. The brunt of this chapter will be 
placed on the constitutional and political aspects of develop-
ment, although, as in the past, that entails perforce some 
consideration of economic and social factors. Particular em-
phasis will be given to the question of statehood for the 
Territory. 
Looked at from a theoretical perspective, the future constitu-
tional development of the Territory could take several forms. 
In the first place, the Territory could be attached to a 
contiguous state—Queensland, West Australia, or South Austral-
ia. Recently, in fact, it was suggested that it should be reunited 
with its old mistress. South Australia.' But such a prospect, 
though possible under sections 122 and 123 of the federal 
Constitution, would probably be neither sanctioned by the 
people of the Territory nor pressed by any of those states or 
by the Commonwealth. Secondly, it could remain a federal 
territory. In itself, that possibility could encompass a number 
of variations in status from partial to complete local autonomy 
or even a reversion to some earlier stage of its constitutional 
history. Only the former course would seem to be realistic in 
normal conditions, although a catastrophe like total economic 
collapse or war could conceivably occasion the latter circum-
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stance. In the present federal system, retention of territory 
status with a full devolution of state-type powers and financial 
responsibility would seem constitutionally unusual. Never-
theless, it is at present being seriously canvassed for the 
Northern Territory. Thirdly, there is the range of possibilities 
which could eventuate through a fundamental change in the 
structure or the nature of Australian federalism in the future. 
With a general reordering of existing state boundaries, the 
Territory could lose its present spatial identity, either with parts 
assigned to other units or itself broken up to form two or more 
new state entities. If a federalist pattern were to emerge in 
which states had no place, obviously the Territory's future status 
would be decided by the succeeding constitutional arrange-
ments, in all probability a new tripartite division of governmen-
tal functions into central, regional, and local spheres. A fourth, 
though even less realistic, proposition would be the Territory's 
position contingent on a disintegration of the Commonwealth 
and the secession of neighbouring states—say, Queensland and 
West Australia—either to form a new confederation or to 
become independent units. Faced with that prospect, the 
Territory, whether constitutionally legal or not, could elect to 
join either one or both of its neighbours on terms to be 
negotiated or to remain with the rump Commonwealth. 
Finally, of course, the Territory could become the seventh state 
of the existing Commonwealth. 
Without entering into the subtle intricacies of constitutional 
law, territorial status in the Australian federal system has 
broadly been seen as either those areas under the jurisdiction 
of the Commonwealth or, and often in addition, as a temporary 
stage in constitutional development, one that is antecedent to 
the granting of political equality with other states. This duality 
of interpretation stems partly from the existence of two 
mainland territories—the Australian Capital Territory and the 
Northern Territory—which are markedly dissimilar in size, age, 
location, character and function, and history and tradition. 
Those factors have certainly been recognized both in the 
different constitutional treatment which each has been ac-
corded and in the attitudes of federal and local Northern 
Territory politicians. In the latter sense, however, there is no 
present unanimity as to the ultimate status of the Territory. 
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As was noted in an earlier chapter, the basic constitutional 
argument of the Commonwealth after the Second World War 
was that "ultimate control of Territory affairs should remain 
vested in the federal government so long as the area was not 
financially self-supporting and remained dependent on Com-
monwealth resources for much of its development".^ Until the 
election of the Labor administration in 1972, all governments 
of the period (including the Chifley Labor ministry) seemed 
to accept that the Northern Territory would eventually become 
a state when it satisfied the economic requirements. The pledge 
of future statehood was clearly enunciated in the 1950s, 
particularly by Hasluck, but later it occupied a much less 
prominent place in the pronouncements of federal ministers. 
While the end of statehood was at no time repudiated, a more 
cautious approach was evident. Greater emphasis was given to 
the pivotal role of the central government in northern develop-
ment and the difficulties inherent in economic and constitu-
tional progress. There was also some questioning of the type 
of statehood that would be appropriate for Territory conditions 
when it was finally granted, a situation that was assumed to 
lie well in the future. At the same time, a similar trend can 
be discerned in the attitudes of many local politicians to the 
issue of statehood; they also displayed much less certainty about 
its timing and its nature than they had in the confident 1950s, 
although, of course, that did not diminish their ardour for lesser 
constitutional change. That mood of caution was clearly evident 
in most of their submissions to the Joint Committee's inquiry 
where statehood was envisaged as a long-term prospect.'' Terms 
such as "eventual", "in 25 to 40 years ", "no instant statehood", 
and "not in the near future" were common. Predictably in view 
of its policy on federalism, the attitude of the Labor govern-
ment between 1972 and 1975 was very different; statehood in 
the traditional sense was rejected as a possible destiny for the 
Territory. Both Kep Enderby, as Minister of the Northern 
Territory, and Prime Minister Whitlam in 1973 dismissed the 
idea of statehood as a "disaster" not only for the future of the 
Territory but also for that of Australian federal relationships." 
Party lines on the issue were squarely drawn when, in the 
federal election campaign on 1975, the Liberal-National Coun-
try Party joint programme espoused, as its central plank on 
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Northern Territory affairs, a commitment of statehood by the 
early 1980s. What was new and significant about that pledge 
was the omission of the traditional nexus between economic 
development and constitutional progress; the promise of state-
hood was simply a political decision divorced from the concepts 
of readiness and viability. Whether or not, however, statehood 
can or will be achieved in that period must remain a matter 
of conjecture, as the translation of promise to reality in politics 
has no guarantee even if the non-Labor parties retain office 
until statehood is a fact. Moreover, there are the questions of 
the economic and financial and constitutional ramifications of 
statehood and its acceptance by Territorians to be considered. 
Some doubt exists whether the Constitution enables a Terri-
tory to be admitted as a state. Basically, the doubt is centred 
on the interpretation of chapter 6—New States—which makes 
specific provision for the formation of new states out of the 
existing states or parts of states and for the acceptance and 
government of territories but not for the formation of a state 
out of a territory. In clause 6 of the Preamble of the 
Constitution, however, such an intention seems clear in that 
the definition of "The States " therein includes "such colonies 
or territories as may be admitted into or established by the 
Commonwealth as States ". Whether the Northern Territory is 
covered by that definition is somewhat confused by its inclusion 
specifically as part of the colony of South Australia. The 
uncertainty surrounding the whole question has been one of 
the items under scrutiny by Standing Committee B of the 
Australian Constitutional Convention since 1973. No doubt in 
due course it will report on the adequacy of existing provisions 
or the need for clarification or amendment. 
Assuming the fact of a Northern Territory state (with 
whatever name) in the early 1980s, what sort of state would 
it be? In the constitutional scene, the new entity would not 
necessarily be of equivalent status to the original six states. 
Section 121 of the Constitution provides that: 
The Parliament may admit to the Commonwealth or establish 
new States, and may upon such admission or establishment make 
or impose such terms and conditions, including the extent of 
representation in either House of the Parliament, as it thinks fit. 
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If the transfer of powers to local control proceeds along the 
lines that are at present envisaged, it is unlikely that the new 
state will be inferior in its competency in the legislative or 
executive fields. In fact, if a different kind of statehood was 
to be proposed for the Northern Territory, then an amendment 
to the Constitution might be necessary. Such a conclusion seems 
to be implicit in the comments made in the 1959 Report of 
the Joint Committee on Constitutional Review. Referring to 
section 121, it noted: 
Questions arise as to the exact scope of the section; one being 
whether the power of the Commonwealth Parliament to attach 
terms and conditions to the entry of a new State would enable 
it to affect the division of legislative power now "existing between 
the Commonwealth and the original States under the Constitu-
tion. The preponderance of opinion seems to be that a new State 
would not be in a different position to existing States and that, 
after its entry into the Commonwealth, a new State would enjoy 
equality of status with the other States, except to the extent that 
explicit provisions apply only to original States. For the most part, 
these provisions are not concerned with Commonwealth legisla-
tive powers. At least it seems reasonably clear that section 121 
does not authorise the Commonwealth Parliament to exercise 
greater substantive legislative power with regard to a new state 
and its territory than it may with regard to original States.^ 
It is also probable that, in financial relationships with the 
Commonwealth and in the arena of intergovernmental co-
ordination and co-operation,^ conventional methods and struc-
tures will be applied to the new state. 
In relation to the representation in the national parliament, 
no such expectation of similar treatment can be assumed; there 
the thorniest problems will arise. As only the original states are 
entitled to equal representation in the Senate, there are a 
number of ways in which the new state could be treated. Initial 
equality could in fact be granted, but with the small size of 
the population, that option would undoubtedly attract a chorus 
of opposition from some of the larger states and possibly High 
Court challenge. Alternatively, a lower number of senators 
could be fixed, but that would be opposed strenuously by 
Territorians and perhaps by "states'-righters". The neatest and 
most practical solution could well be for the Commonwealth 
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to establish a lesser than equal number and insert into the terms 
and conditions of admission some formula for increasing it as 
demographic and economic circumstances warranted. Before 
the appropriate formula was decided, there would obviously 
be considerable argument and bargaining among the Com-
monwealth, the states, and the Territory. Representation in the 
House of Representatives also is uncertain, albeit to a lesser 
extent. The provision in section 24 which entitles original states 
to five seats in the House would not apply to the Territory; 
if the provision were applied, the number of electors in the 
Territory seats would be significantly (and critics would say 
absurdly) lower than even that of Tasmania. It seems more 
likely, therefore, that one of two other methods will be used: 
either by a reliance on a further provision in section 24 which 
requires that the "number of members chosen in the several 
States shall be in proportion to the respective numbers of their 
people " or a special condition under section 121. In the former 
case, there would be only one member, in the latter, there could 
be more than one. The considerable difficulties that surround 
the issue of representation may delay the establishment of a 
new state until well after the Territory, if all proceeds 
satisfactorily, attains "responsible self-government" in 1979. 
A necessary preliminary to the establishment of statehood 
would be the drawing-up of a constitution for the Territory. 
In a sense, a constitution does exist in the form of the Northern 
Territory (Administration) Act, but it would require significant 
modification and expansion to fit the exigencies of statehood. 
Although it is conceivable that a form of government could 
emerge (or be imposed) which would be alien to the traditional 
Westminster pattern, its likelihood is extremely remote. The 
use of that argument in the current debate on the constitutional 
future of the Territory should simply be seen as a rhetorical 
device in the campaign against the idea of statehood.' If, as 
it should be assumed, the Northern Territory (Administration) 
Act forms the basis of the constitution, then the new state would 
have broadly similar characteristics to other Australian parlia-
mentary, executive, administrative, and electoral systems. One 
point of special note: lacking the historical experience of an 
upper house and there being no real reason in the foreseeable 
future to establish one, the parliament of the new state would 
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be a unicameral one. If the proposition that statehood for the 
Territory will be in the conventional mould is valid, the making 
of a constitution in a technical sense should not be a difficult 
task. Its development and eventual ratification will, however, 
depend upon the philosophy of the government in office at the 
time. Once it is ratified, it will be, under the terms of section 
106 of the Constitution, immune from repeal by parliament. 
The basic assumption made so far in this chapter has been 
that, if the prevailing climate of opinion in Canberra is 
maintained, statehood is the likely future form of government 
for the Territory. But unless the central government deems it 
expedient to insist upon its policy and impose statehood, there 
is another factor to be considered—the views of Territorians 
themselves on constitutional development. 
One of the specific terms of reference of the Joint Committee 
was to report upon "the extent to which the people of the 
Northern Territory wish to accept greater responsibility for its 
government".* Its conclusions were too vague to allow any 
useful judgement. On the one hand, based on the poor response 
to the inquiry from the general public, it was suggested that 
the electorate seemed "largely apathetic " on the subject; on 
the other, the report accepted—rather guardedly—the claims 
of those witnesses who argued that their organizations repre-
sented the views of the majority who "would welcome a degree 
of self-government".^ Although the terms of reference excluded 
the issue of statehood, many of the submissions presented to 
the Committee dealt with it, and it was also debated many 
times in the evidence given. In fact, it was apparent that 
statehood, either by its rejection or its advocacy, was a central 
concern for many witnesses and one that had conditioned their 
attitude to the whole question of constitutional reform. With 
the notable exceptions of Labor Party branches, the trade 
unions, and the public service organizations, the bulk of 
Territory witnesses accepted the need for statehood, although 
most saw it as a long-term prospect. Only one piece of statistical 
evidence was introduced—the results of a Darwin survey which 
included the question: "Should the Northern Territory be given 
Statehood within the next five years?"'" Of the sample, 41 per 
cent were in favour, 39 per cent against, and the remaining 
20 per cent offered no opinion—a result that was hardly 
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encouraging to either the advocates or the opponents of 
statehood. On the whole, however, the inquiry did indicate the 
diversity of opinion on the issue and gave a good clue to the 
probable responses that were to emerge after the promise of 
statehood made by Malcolm Eraser, then Leader of the federal 
Opposition. 
To the C.L.P., the promise of statehood was an entirely 
unexpected development, and the party was caught flatfooted. 
In its submission to the Joint Committee's inquiry, the C.L.P, 
had argued that statehood would not be a feasible proposition 
at least before the end of the century or before the population 
of the Territory had reached 250,000 and its economy was more 
self-reliant." During 1976, despite its affiliation to one of the 
governing parties, the C.L.P. deliberately down-played the 
issue, almost to the extent of ignoring it. The party was, 
however, forced to come to terms with the issue in the election 
campaign in 1977. Faced with the A.L.P.'s persuasive and 
skilfully presented use of an anti-statehood stance as the major 
theme of its campaign, the C.L.P. preferred to talk of 
"responsible self-government" rather than of statehood. To Goff 
Letts, the leader of the Majority Party and the then Chief 
Secretary, "Statehood is just a word. . . . Whether or not we 
are eventually going to call it [responsible self-government] 
Statehood is just a matter of semantics."'^ That essentially 
defensive attitude on statehood by the C.L.P. permeated its 
whole campaign. By the final stages of the campaign, the C.L.P. 
had come out unequivocably against immediate statehood; to 
Letts, that was "simply not on . . . we are NOT committed 
to Statehood. . . . "'^ In his pre-election newspaper summary, 
he asserted: 
Our guarantee is that there will be no Statehood in the N.T. 
within the next three years or the life of the next Assembly. Let 
there be no more inane, infantile talk about a stampede to 
Statehood.'' 
The use of the term responsible self-government by the 
C.L.P., to denote the situation in which all state-type powers 
have passed to Territory control, stemmed from two factors, 
one constitutional and the other political. The C.L.P. reasoned 
that the essence of statehood is much more important a goal 
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than the formal status, which it sees as being complicated and 
probably delayed by complex constitutional issues that may 
entail lengthy court challenges by some of the states. That was 
its official argument, but however valid, political considerations 
must be seen as the prime and most compelling factor. To the 
bulk of the electorate, statehood is a journey into the unknown, 
a situation to be feared rather than welcomed. On that ground, 
which became increasingly evident during 1977, the C.L.P. 
recognized that little was to be gained and much to be lost 
by an outright espousal of early statehood as an election issue. 
For its part, the A.L.P. in the Territory harnessed the issue 
to its own electoral advantage, as it too was confident that the 
prevailing mood was against statehood. The intention to use 
the anti-statehood sentiment was clearly enunciated in late 1976 
by Jon Isaacs, who was to become the leader of the Labor team 
in the 1977 elections: "Now that they [the C.L.P.] have the 
Statehood argument and concept with them, we must ensure 
that the Statehood that they talk about is equivalent to 
Statehood as we know it."'^ In 1974 its stance was one of 
opposition to statehood: the A.L.P. Territory Executive, in 
presenting its views to the Joint Committee, submitted: "We 
do not foresee the Northern Territory ultimately progressing 
to full sovereignty as a State within the Commonwealth of 
Australia."'^ In its stead, the A.L.P. advocated "political 
autonomy ", a position which appears to be very similar to the 
concept of "responsible self-government". It was clear that the 
A.L.P.'s opposition to statehood was based not merely upon the 
exigencies of practical politics but also upon philosophical 
grounds and the conviction that the Territory would be 
unnecessarily disadvantaged in economic and financial matters. 
Even if statehood was the desired end, Isaacs later argued that 
it would not be a viable proposition "until Territorians had 
control over their own economic destinies"." Yet in the election 
campaign, despite its attack on the quickening moves towards 
statehood and its concentration on the cost factor, the A.L.P. 
had clearly accepted the inevitability of statehood. Its prime 
electoral slogan, "First Things First, Statehood Later" certainly 
implied just that. Isaacs, in fact, in a special statement on 
constitutional development before the elections, stated: "We 
have to get the Territory on its feet financially. Statehood has 
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to come eventually but Labor believes in tackling first things 
first."" 
Putting aside the questions of political motives and longer-
term developments, it was clear that at the 1977 elections the 
constitutional positions of the two major parties were broadly 
alike in approach. Both advocated the continued transfer of 
powers to Territory control and both supported the recommen-
dations of the Joint Committee report in respect of financial 
arrangements. The Joint Committee had proposed that: 
a. the Australian Government provide revenue grants of an 
amount that would enable a Territory Executive to provide 
services related to its functions at a standard broadly similar 
to the States provided the Executive makes a broadly similar 
effort to the States in raising revenue and controlling expen-
ditures; and 
b. the Australian Government provide general purpose capital 
grants and specific purpose grants to the Territory on a similar 
basis as such grants are made to the States." 
Under that formula, which was broadly restated in mid-1977,^'' 
the Territory taxpayer would be confronted with increased costs 
no matter which party gained control of the Executive. The 
extent of the increased cost would be related to the range of 
powers devolved, to the outcome of financial negotiations 
between the Commonwealth and the Territory, and to the 
decision of the Executive on how the cost should be distributed 
over the gamut of state-type charges. Whereas the C.L.P. is 
committed to the transfer of all state-like functions, it is less 
clear what the A.L.P. envisages. Certainly, in its Joint Commit-
tee submission, it suggested that some functions remain areas 
of Commonwealth responsibility—Aboriginal affairs, social ser-
vices, fisheries, national parks, conservation and wildlife, water 
resources, the functions of the then Ministry of Housing and 
Construction, control of companies, and the Electoral Office." 
Later, the A.L.P. advocated "immediate political control over 
the section 70 proposals of the Joint Committee Report".^^ 
However interpreted, the advocacy of that section, with its 
division of Territory affairs into categories of local and national 
significance and a complicated scheme for function-sharing,^^ 
was effectively different from the position taken by the C.L.P. 
Owing to the A.L.P.'s concentration on the issue of the cost 
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of self-government and the disadvantages of statehood, little 
real clarification of its general position on the nature of future 
constitutional development was forthcoming in the election 
campaign. 
What do the slogans of "responsible self-government" and 
"political (or regional) autonomy" mean in the wider constitu-
tional sense? Both imply that the government of the Territory 
will remain a subordinate one, ultimately dependent on the 
central government for its legal competence and, indeed, for 
its very survival. It would have no claim to sovereignty and, 
therefore, no defence against unwelcome moves to diminish, 
abolish, or even to augment its role, except perhaps the moral 
argument that nothing should be done without the express 
support of the Territory people and/or their parliament. There 
would also be no absolute guarantee that the Commonwealth 
would not interfere with the legislative process of the Territory 
Assembly by use of the veto power or by passing its own laws 
specifically on Territory affairs. Nor would the maintenance 
of financial agreements entered into be necessarily ensured. 
Although such possibilities may be remote and normally it 
could be expected that co-operation rather than unilateral 
action or conflict would be the tone of inter-governmental 
relationships, they nevertheless exist as constraints on self-
government (or autonomy) and as weapons in the armory of 
any future Commonwealth government that wishes to use 
them. 
As has been pointed out, the mood of the Territory electorate 
has played some part in the approaches of the two major parties 
to constitutional development. Both see it, at the present time, 
as antagonistic to statehood, even in those groups who usually 
support the non-Labor side of politics. What are the reasons 
for that attitude? Of prime importance is the fact that very 
fittle is known or understood about statehood or, for that matter, 
about constitutional development in general. Part of the 
responsibility for that ignorance lies with the political parties, 
which have only recently begun to devote much effort to 
discussing the issues involved, and then according to their own 
political perspective. But even with maximum publicity, it is 
doubtful whether the bulk of the electorate will be much 
enlightened; certainly it was not at the 19'^ 7 election. Unless 
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there is a later referendum, the next Territory election, 
presumably in 1980, might be the last chance for Territorians 
to make their views known about statehood. To most of those 
who do hold views on the subject, the arguments—so long 
almost a dogma—that the Territory with its economic and 
political immaturity, its lack of population, and its financial 
dependence is not ready for statehood prevail. Added to that 
is the fear, probably more widespread, that statehood would 
entail a drastic increase in the level of taxes, charges, and fees. 
Not surprisingly, in view of the extent of ignorance, a similar 
consideration was, at least until the election campaign, not 
given to the increased costs which would be contingent on the 
development of local autonomy. Nevertheless, many people 
continue to make the spurious assumption that Territorial status 
automatically means a lower level of state-type imposts than 
in the states. That view fails to take into account the differences 
in charges that exist between the Northern Territory and the 
other mainland territory, the A.C.T., and the role of the 
Legislative Council/Assembly in denying certain proposed 
increases as part of the quest for constitutional advancement. 
Further factors that have contributed to the anti-statehood 
sentiment have been the virtual absence of organized support 
for statehood and the domination of the stage by vocal opposing 
groups, the most important of which have been A.L.P. repre-
sentatives, the powerful public service organizations, and the 
unions, each of which has demanded a referendum on the 
question. Even producer and employer groups in the industrial 
and commercial fields have expressed alarm, as they feel that 
their business prospects will suffer under a new regime. 
Although it is true to say that the present sentiment in the 
Territory runs against statehood, it is probably equally valid 
to suggest that there is also no great feeling for self-government 
in any form. Thus, while local politicians in the past consistently 
saw the attitudes of the Commonwealth as the major obstacle 
to self-government or statehood, the present government may 
well find that the politicians and the people of the Territory 
themselves will present a similar barrier to its own designs. 
There lies a paradox indeed. 
It is generally accepted that whatever constitutional path is 
followed, the Territory will be dependent on outside financial 
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resources for some time. The fact that it was heavily dependent 
on the national budget for funds to provide for development 
and the ordinary services of government was seen as the major 
reason for continuing Commonwealth control. Many people still 
use that argument. Financial dependency is, of course, not 
unusual in the Australian federal system where the less 
populous and economically favoured states receive greater 
assistance than the more well endowed. For instance, 
Tasmania's per capita entitlement from personal income tax 
sharing was, in 1976/77, twice that of Victoria ($383.4 as 
against $191.5). If dependency is recognized as a relative 
condition, what becomes more important is its level rather than 
its existence. 
An assessment of the actual level of the present dependence 
of the Territory is a difficult task not only because of the lack 
of consolidated accounts but also because of special factors such 
as the large Aboriginal population. As part of its submission 
to the Joint Committee, the D.N.T. attempted such an 
assessment based on figures for the 1973/74 financial year.^" 
After making allowance for capital expenditure to be financed 
from loan funds and assuming a doubling of local taxation, it 
arrived at a per capita amount of $770 which would have to 
be met from Commonwealth grants—a figure significantly 
higher than that of Tasmania ($410). From data given earlier,^^ 
it was pointed out that, in 1976/77 and 1977/78 identifiable 
receipts in the Territory were very small when compared with 
the total expenditure. Even when the cost attributable to 
rehabilitation after Cyclone Tracy is excised from the 1976/77 
figures, only about 13-14 per cent can be justified from 
departmental estimates. But some items which appear on the 
balance-sheets of the states are absent—payroll tax, estate and 
gift duties, and liquor taxes, for example, are paid directly into 
the Consolidated Revenue Account of the central government. 
Taxes on gambling, which bring large revenues to some states, 
are also trifling.^* Other charges such as stamp duty are 
artificially low. Thus, while state-type receipts in the form of 
taxation may be low even in comparison with Tasmania, which 
raises less than 20 per cent of its revenue in that way, the total 
is somewhat higher than can be gauged from a superficial study 
of Territory finances. There would seem, moreover, to be 
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considerable scope for increased revenue from several sources. 
Notwithstanding the capacity for further taxation and the 
understatement of existing taxes, the difference between re-
ceipts and expenditure would still be formidable. There are, 
however, certain factors on the expenditure side which, al-
though almost impossible to cost accurately, should be con-
sidered if only to obtain a more realistic picture of what would 
confront a Territory Executive controlling state-type functions. 
As in the D.N.T. exercise, a large proportion of the capital vote 
would be financed by loan funds (though that in itself would 
incur additional current expenditure) or by specific-purpose 
payments, particularly in the high-cost fields of health, educa-
tion, communications, and housing. Special consideration could 
be expected to cover the higher expenses associated with 
isolation and other geographic disabilities. In the case of 
Aborigines, it could (and no doubt will) be argued that the 
full cost of advancement programmes and administration 
should legitimately be borne by the Commonwealth, in the 
hands of which the prime legislative responsibility lies. Local 
politicians of all persuasions have often made the claims that 
the Commonwealth control of the Territory has been notorious-
ly wasteful and that, under local auspices, administrative 
expenses could be pruned considerably. If those claims can be 
translated into fact, the savings effected could be applied to 
other more productive areas. Finally, the Territory can take 
some comfort from one of the general principles set out by 
the Joint Committee with respect to the financial arrangements 
between the Commonwealth and the Territory: "In broad terms 
. . . as the Northern Territory is financially less endowed than 
the States, the Territory would receive relatively larger amounts 
of revenue assistance to ensure that the standard of services 
in the Territory and States is comparable."" That principle has 
been restated and further elaborated since then. If the Territory 
was to become a state, Tasmania could take solace at losing 
(at least for some time) the invidious position of being the most 
dependent of the Australian states. 
The degree to which the Territory remains dependent in the 
future will be determined by its demographic and economic 
prospects. As the region develops its population base and its 
economic resources, it is presumed that it will become more 
self-supporting. 
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At best, population projections are unreliable guides to assess 
future developments, but they are indispensible to forward 
economic planning. In the Territory, revised estimates to take 
account of unexpected variations in population growth, 
different levels of economic activity, and, more recently, the 
effects of Cyclone Tracy have been common. The latest 
published estimates were in August 1977 and are set out in 
table 17. 
Table 17. D.N.T. population projections, 1981-2001° 
Location 
Darwin 
Alice Springs 
Katherine 
Tennant Creek 
Nhulunbuy 
Othert 
Northern Territory 
1981 
53,760 
17,630 
3,800 
2,710 
4,100 
37,140 
119,100 
1986 
65,400 
21,350 
4,540 
3,210 
4,520 
43,060 
142,100 
1991 
75,820 
24,630 
5,500 
3,910 
4,990 
49,910 
164,800 
2001 
101,900 
31,530 
7,750 
5,520 
6,090 
67,080 
219,900 
Source: Northern Territory Population Projections 1977-2001 (D.N.T., 
1977). 
° The implied annual average rates of growth for the Northern Territory 
are: 1975-81, 3.5 per cent; 1981-86, 3.5 per cent; 1986-91, 3.0 per cent; 
1991-2001, 2.9 per cent. 
t Figures for this category are highly speculative and could show con-
siderable variation depending on the level of mineral and tourism 
activities. 
Estimates for population growth have been consistently 
downgraded in recent years: in January 1973 the estimate 
for the year 2000 had been 421,000; in July 1976, 336,000. 
It is interesting to note that the latest figures are considerably 
closer to the estimates in the Borrie Report, the conclusions 
of which are reproduced in table 18. It suggested, furthermore, 
that the increase would more likely be nearer the lower than 
the higher growth levels. While the Borrie Report was 
based largely on demographic criteria, the D.N.T. projections 
took into account possible economic developments in the 
Territory. 
Judged on past and present experience, the prospect of 
significant future development in the agricultural and pastoral 
sectors of the Territory economy does not appear bright. Modest 
improvement can be expected if market conditions are 
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Table 18. Borrie population projections, 
N.M., N.I. N.M., I 
1971-81 111,500 112,100 
1981-91 132,800 134,500 
1991-2001 155,800 158,900 
1971-2001° 
M., N.I., 
127,800 
175,700 
232,800 
M., I. 
129,100 
180,100 
241,600 
Source: First Report of the National Population Inquiry, I, 428. 
Abbreviations 
N.M. No interstate migration 
I. Net annual immigration into Australia of 50,000 
N.I. No immigration 
M. Interstate migration 
° All figures assume constant fertility rates. 
favourable, but the brute facts of geography will continue to 
exert their limiting influence on major expansion. As with all 
land-based activities in the Territory, the possible effects of 
Aboriginal land rights on the pastoral industry should be noted. 
On the one hand, they could act as a deterrent to development 
by reducing the area available for production and by creating 
uncertainty in land tenure; on the other hand, they could act 
as a spur by injecting large amounts of government assistance 
into Aboriginal-controlled properties. 
Mining and tourism are seen as the major growth areas of 
the economy, as the industries that will attract capital invest-
ment and population, stimulate urban, industrial, and com-
mercial expansion, and mitigate in the long term the depen-
dence of the Territory. In mid-1977 the Chief Secretary 
predicted that, in ten to fifteen years, the gross product could 
rise to between $800 million and $1,000 million, a threefold-
to-fourfold increase on present values. ^ » Most of that increase 
would occur in the mining field, where the Top End uranium 
deposits, the silver-lead-zinc resources in the McArthur River 
district, and the oil and gas reserves in the south-west as well 
as the development of established mining areas represent the 
prime prospects for the immediate future. Certainly, both 
industries have demonstrated, in the near past, the capacity 
and the desire to expand. But again, it must be remembered 
that the course of growth is no certain one; complications 
caused by Aboriginal land rights, market forces, and the 
ramifications of future government policy should not be 
discounted. The exploitation of uranium is a good case in point. 
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Urban growth in the centres outside Darwin will be closely 
associated with the pattern of economic advance in the primary 
and tourist industries. Darwin, on the other hand, is more of 
an enigma. It too will benefit from developments in mining, 
tourism, and fishing, but as primarily an administrative centre 
it must look to continuing high levels of government sustenance 
to fuel its future expansion (or, indeed, to retain its present 
size). The maintenance of such assistance is, of course, a matter 
on which both the Commonwealth and the Territory govern-
ments must decide, a decision that will not prove an easy or 
a predictable one. It is apparent, moreover, that when Darwin's 
population reaches much above fifty thousand, fairly substantial 
structural changes in the city's economic base would be 
required. Economic diversification on that scale would in itself 
have to be fostered by government, again at great cost. The 
problem of Darwin's future has from time to time attracted 
some novel answers—that it should become a regional growth 
centre, that it should be declared a free port, or that it should 
be equipped with all the trappings of a gamblers' paradise. 
While they may be wishful thoughts at the moment, perhaps 
they deserve some hard consideration. 
Only an extreme optimist could see the future of the 
Northern Territory, under whatever system of government, as 
bathed in a rosy hue. There are too many problems to be 
overcome and too many imponderable questions to answer to 
allow such a confident outlook. Neither should the lessons of 
Territory history be ignored; too many failures have occurred 
in the past to discount the likelihood of others in the future. 
In that event, however, there would be one significant 
difference; for the first time, the responsibility for failure could 
not be attributed so easily to the shortcomings of a remote 
administration. 
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1974). 
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Appendix 1 
Government Residents, 1864-1911 
(Acting Residents, unless important, are not included.) 
At Escape 
1864-66 
1866-67 
Cliffs 
At Palmerston 
1869-70 
1870-73 
1873-76 
1876-83 
1884-90 
1890-92 
1892-1905 
1905-10 
1910 
B.T. Finness 
J.T. Manton (Acting) 
G.W. Goyder 
Bloomfield Douglas 
G.B. Scott 
E.W. Price 
J.L. Parsons 
J.G. Knight 
C.J. Dashwood 
C.E. Herbert 
S.J. Mitchell 
y<':A a: 
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Administrators, 1911-77 
(Acting-Administrators, unless important, are not included.) 
1911-12 
1912-19 
1919 
1919-21 
1921-26 
1927-31 
C.A. Caw ood 
S.J. Mitchell 
J.A. Gilruth 
H.E. Carey (Director) 
M. Staniforth Smith (Director, Acting-Adminis-
trator) 
F.C. Urquhart 
R.H. Weddell (Government Resident, North Aus-
tralia) 
(Government Resident, Central Australia 1927-29) 
V.G. Carrington (Government Resident, Central Australia, 1929-31) 
1931-37 
1937-46 
1946-51 
1951-56 
1956-61 
1961-64 
1964-70 
1970-73 
1973-75 
1976-
R.H. Weddell 
C.L.A. Abbott 
A.R. Driver 
F.J.S. Wise 
J.C. Archer 
R.B. Nott 
R.L. Dean 
F.C. Chaney 
J.N. Nelson 
J.A. England 
Appendix 3 
Constitutional Developments, 
January-May, 1978 
Transfer of Powers 
Urban and rural land, roads and transport services, mining 
(excluding uranium) and petroleum, conservation, planning 
development and co-ordination to be transferred on 1 July 1978 
rather than 1 July 1979. The remaining functions—Health and 
Education—may also be handed over before the original dead-
line. 
N.T.P.S. Departmental Structure, 1 July 1978 
There will be ten departments responsible to five ministers. 
(a) Department of Chief Minister and Department of Law 
responsible to the Chief Minister and Attorney General. 
(b) Department of Treasury and Department of Lands and 
Housing responsible to the Treasurer and Minister for Lands 
and Housing. 
(c) Department of Mines and Energy and Department of Health 
responsible to the Minister of Mines and Energy and for 
Health.* 
(d) Department of Community Development and Department 
of Education responsible to Minister for Community De-
velopment and Education.* 
(e) Department of Industrial Development and Department of 
Transport and Works responsible to Minister for Industrial 
Development and Transport and Works. 
Liaison responsibility until Health and Education transferred. 
The functions of the departments will be: 
(a) Department of the Chief Minister: Policy, planning and co-
ordination, constitutional development. Aboriginal liaison, 
federal affairs, legislation projects, intergovernmental rela-
tions, protocol and hospitality. Cabinet secretariat, regional 
development. Executive Council Secretariat, ministerial staff. 
Legislative Assembly, Government House, communications 
and information, industrial relations, environment and con-
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servation, electoral office, forestry and soil conservation. Also 
responsible for: Public Service Commissioner, uranium and 
Kakadu National Park co-ordination, ombudsman, Auditor-
General, police, emergency services. Territory Parks and 
Wildlife Commission, N.T.P.S. arbital tribunals. Soil Con-
servation Advisory Committee. 
(b) Department of Law: Legal policy, legislative drafting, law 
review and reform legal advice, prosecutions. Public Trustee, 
land titles, birth, deaths and marriages, registration of 
friendly societies, court reporting,* court registries.* Also 
responsible for: Solicitor-General, Legal Aid Commission, 
magistrates and coroners. Companies Auditors Board, Su-
preme Court,* Legal Practitioners Admission Board,* 
Registrar-General, Curator of Estates. 
(c) Department of Treasury: Budgeting, economic assessments, 
economic development, government revenue and loan rais-
ings, evaluation of governmental expenditure proposals and 
programmes, administration of the public accounts, insur-
ance, duties and taxes, statistician, federal financial affairs, 
lottery and gaming. Also responsible for: Insurance com-
missioner, Public Actuary. 
(d) Department for Lands and Housing: lands administration 
and usage, housing, planning and urban development, sur-
veys, Valuer-General. Also responsible for: Lands Board, 
Land and Valuation Review Tribunal, Place Names Commit-
tee, Building Board, Town Planning Board, Town Planning 
Appeals Tribunal, Housing Commission. 
(e) Department of Mines and Energy: orderly exploitation of 
minerals and oil, regulation of mining and exploration, mines 
safety, inspection of mines and machinery, explosives, energy 
planning. 
(f) Department of Health: public health, school medical and 
dental services, hospitals, medical institutions, quarantine, 
regulation of sanitation, pure foods standards, manufacture 
of therapeutic substances and sale of pesticides, alcohol and 
drug dependence, industrial safety. Also responsible for: 
hospital boards, hospital advisory boards, registration boards 
for doctors, dentists, optometrists, nurses, and chiropractors. 
(g) Department of Community Development: civil liberties, 
social welfare, public relief and destitute persons, consumer 
affairs, youth recreation and sport, probation and parole, 
correctional services, local government, community grants, 
weights and measures, libraries and archives, preservation of 
historical places and objects, regional offices, the arts, ethnic 
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affairs, liquor and licencing. Also responsible for: Museums 
and Art Galleries Board, Child Welfare Council, Consumer 
Affairs Council, Parole Board, Cemeteries Board of Trustees, 
town management boards, trustees of public recreation and 
other reserves. Liquor Commission. 
(h) Department of Education: education planning and develop-
ment, curriculum development, primary, secondary and 
technical and further education. Also responsible for: Darwin 
Community College.* 
(i) Department of Industrial Development: primary and secon-
dary industry promotion and development, tourism, fisheries. 
Also responsible for: Labour Unit (employment, factories and 
shops, manpower planning, equal employment opportunity). 
Tourist Board, Apprenticeship Board, workers' compensation 
tribunals, Primary Producers' Board, Veterinary Surgeons' 
Board, N.T. Development Corporation (when established). 
(j) Department of Transport and Works: Transport Unit (land, 
sea, air transport, highways development, traffic planning, 
licensing of drivers, road safety). Works and Services Unit 
(design, construction and maintenance of government works, 
government printing and publishing, water resources, public 
utilities, electricity, water and sewerage, purchase and storage 
of government stores, government transport fleet, Darwin Bus 
Service, motor repair shops, fire services, property acquisition 
and management, provision of accommodation, radio com-
munications network, A.D.P. Also responsible for: Supply and 
Tender Board, Electricity Commission, licensing boards 
(plumbers, electricians, architects etc.). Road Safety Council, 
Bushfires Council, port authority. 
* When functions are transferred. 
3. Financial Principles 
(a) N.T. to be given access to Commonwealth Grants Com-
mission on the same basis as a claimant state. 
(b) N.T. Government to participate in Commonwealth-State 
financial arrangements and receive payments similar to tax 
sharing, special purpose grants, and special revenue assistance 
for Territory disadvantages. 
(c) The Commonwealth to endeavour to maintain standards of 
service equivalent to that presently provided pending an 
examination by the Grants Commission of the Territory's 
revenue and expenditures. Until this is completed, the N.T. 
Government to be financed in much the same way as in the 
1977-78 financial year. An additional special grant of $20 
million per year to be given for the first three years with 
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reducing amounts calculated on an agreed formula in the 
following three years. This will provide a period of six years 
in which it is hoped that the financial needs of the Territory 
can be effectively and accurately established. 
(d) The Territory Government to be allotted 1.25 per cent of 
the value of uranium mined (in lieu of royalties) and to be 
reimbursed for any agreed additional capital (or other) 
expenditure arising from local uranium developments. 
(e) Letters of Understanding to be signed by the Prime Minister 
and the Majority Leader. 
4. The Northern Territory (Self-Government) Act 1978 
Special features of the Act include: 
(a) The extension of the maximum term of the Legislative 
Assembly to four years; 
(b) Subject to guarantees on the elibigility of candidates and 
voters and the size of electorates, the Legislative Assembly 
to control its own electoral procedures; a 20 per cent tolerance 
in electorate size to be permitted; 
(c) The Territory Government or an authority of the Territory 
to be able to borrow from the Commonwealth or on their 
own account as part of the Commonwealth's semi-gov-
ernmental loan programme; 
(d) The Commonwealth Auditor-General to be empowered to 
conduct audits on behalf of the Territory; 
(e) The reserve power of the Governor-General to disallow any 
law (or part thereof) within six months of its receiving assent 
to be retained; 
(f) The matters in respect of which the Territory Executive have 
executive authority to be prescribed by regulation; and 
(g) The Territory Executive to be excluded from legislating 
about industrial disputes in the Territory. 
On some aspects of the legislation, particularly the last three items, 
the Majority Party expressed strong dissent on the grounds that they 
were unwelcome limitations on self-government. The objections 
were, however, of little avail. 
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